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ABSTRACT 
The hypothesis for this study asserts that the politics of 
urban land-use decisions has a negative impact on low-cost housing 
because those in need of such housing do not constitute an in¬ 
fluential group in urban society capable of determining the 
authoritative allocation of housing resources. The study of the 
politics of zoning and urban renewal in Atlanta, Georgia generated 
data which reveals that upper-income groups are capable of in¬ 
fluencing the outcome of land-use policies in directions which 
accommodate their values and objectives. Moreover, the study 
indicates that the values and objectives of upper-income groups 
often are injurious to the interest of low-income housing con¬ 
sumers. 
However, the study does not clearly identify the mechanisms 
which facilitate the upper-income groups' greater access to 
authority and provide the basis for its influence over land-use 
decisions. The foregoing conclusions were based on data collected 
from several sources. 
Secondary data for the study was collected from a review of 
the relevant literature and government documents including the 
zoning ordinances of city and county governments in the Atlanta 
metropolitan area. Primary data sources included interviews 
with government planning officials and business and community 
leaders involved in planning housing developments in the city of 
iv 
Atlanta. A significant amount of the data for this study was 
collected from a survey of Atlanta City Councilmen and four 
Atlanta neighborhoods with characteristics deemed important 




Atlanta, Georgia parallels most urban areas in its failure to 
provide sufficient housing for the urban poor. Several factors have 
caused the shortage, but five are most significant. One, the migra¬ 
tion of blacks to the inner city has increased the demand for low- 
cost housing. Two, housing code enforcement which is designed to 
preserve the housing stock, apparently, has little influencing on 
the maintenance of low-cost housing. Three, the operation of the 
private housing market mitigates against the development of low-cost 
housing. Four, past and present policies of the federal government 
have not resulted in sufficient low-cost housing. Finally, shelter- 
income disparities indicate that substantial numbers of urban blacks 
will continue to live in substandard housing. 
During the last decade, I960 through 1970, the demography of 
the United States has changed significantly. Between I960 and 1969, 
the proportion of blacks living in central cities of metropolitan 
areas increased from 16 per cent in I960 to 21 per cent in 1969.^ 
Simultaneously, the white population of central cities decreased 
from 30 per cent of the total in I960 to 26 per cent in 1969.^ 
^U. S. Government of Commerce, Bureau of the Census, Current 
Population Reports, Series p-23, No. 33 "Trends in Social and 
Economic Conditions in Metropolitan Areas." Washington, D. C. 




The demographic change has had varied importance for blacks. 
On the one hand, black population growth within the urban core has 
resulted in the election of blacks to numerous political offices. 
On the other hand, the black influx has aggravated the shortage 
of low-cost urban housing. The Atlanta metropolitan area exempli¬ 
fies the national demographic trend and it is plagued by the conse- 
quence--a housing shortage. 
Although several causes of the housing shortage are known, the 
studies which attempt to explain the causes have two major short¬ 
comings. One shortcoming is the failure of economists and other 
social scientists to integrate current knowledge of housing shortages 
into a broader understanding of land use. Another oversight in the 
housing literature is the failure of students to consider the politi¬ 
cal impediments to low-cost housing. 
In the present study an attempt will be made to integrate 
knowledge of the housing shortage into broader generalizations 
about land use. An eclectic approach will be used combining the 
assumptions of ecologists, the only social scientists to systemati¬ 
cally study land-use phenomena, with social scientists' understanding 
of groups and their roles in politics. Such an approach should 
provide generalizations which integrate current knowledge on the 
housing shortage while suggesting political explanations for the 
housing shortage not usually considered by students of housing. 
Focusing its attention on Atlanta, this study will offer insights 
not found in the housing literature and bring the study of land- 
use phenomena under the scrutiny of political science. 
3 
Metropolitan Atlanta is defined as a five county area plus the 
inner city which is Atlanta proper. The five counties which compose 
the Atlanta Standard Metropolitan Statistical Area (SMSA) are Clayton, 
Cobb, DeKalb, Gwinnett and Fulton. Atlanta is located in the latter 
while the other four surrounding counties are primarily suburban. 
Fulton County also contains the municipalities of Alpharetta, College 
Park, Decatur, East Point, Fairburn and Sandy Springs as well as the 
unincorporated areas to both the North and South. The overwhelming 
majority of the black residents of the metropolitan area live in 
Atlanta proper while the other counties and the unincorporated part 
of Fulton County are predominantly white and largely affluent. 
The foregoing observations were based on I960 data. However, 
by 1969, the racial distinction between the inner city and the 
suburban ring was more pronounced. 
In most of the suburban counties of Metropolitan Atlanta, the 
white percentage of the population increased and the black decreased. 
By 1969, Clayton County's white population increased by 4 per cent, 
Cobb by 2.7 per cent and Gwinnett by 2.8 per cent. DeKalb County's 
white population decreased.-^ The decrease, however, occurred in 
that portion of the county closest to predominantly black Atlanta 
neighborhoods which contain a high proportion of substandard 
housing. Concomitant with the white increase in most suburban 
counties, the black populations decreased. In Clayton County, the 
black percentage of the populations decreased by 2.4 per cent, in 
Cobb County 2.8 per cent, and in Gwinnett County 2.9 per cent. The 
3 
U. S. Department of Commerce, Bureau of the Census, Census of 
Population and Housing: I960 and 1970 Census Tracts Final Reports 
PHC(1)-14 Atlanta SMSA (1970) Final Report PHC(1)-1 (I960). 
TABLE 1 
BLACK POPULATION CHANGE IN FIVE METROPOLITAN ATLANTA COUNTIES 
COUNTIES FROM 1960 THROUGH 1970 
COBB i COUNTY DEKALB COUNTY CLAYTON COUNTY GWINNETT COUNTY FULTON COUNTY 
YEAR 1960 1970 1960 1970 1960 1970 1960 1970 1960 1970 
Total Population 114,174 196,793 256,782 415,387 46,365 98,043 43,541 72,349 556,326 607,592 
Black Population 8,032 8,180 22,171 56,874 4,745 4,447 3,502 3,692 193,024 237,439 
% Black Population 7 4.2 8.6 13.7 2.1 4.5 8.0 5.1 34.6 39.1 
% Black Pop. Ch. N/A 2.8 5.1 2.4 2.9 4.5 
Source : Census Tracts, Atlanta Metropolitan Statistical Area 
Census of Population and Housing. 
1960 and 1970 
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black population increased in DeKalb County.4 Attendant to the general 
white increase and black decrease in the suburban counties was a 2.3 
per cent increase in Atlanta's inner-city black population.^ 
The data indicate that the Atlanta metropolitan region along 
with most major metropolitan areas has experienced population in¬ 
crease in recent years. Although all five counties have shared the 
growth of the Atlanta metropolitan region, the bulk of the central 
city increase has been occasioned by an influx of black migrants 
while increases in the suburban counties have resulted from in- 
migration of predominantly white, middle and upper-income families. 
The black growth in inner-city population has occurred in the midst 
of a national pattern which indicates a net decrease in central city 
populations. 
Even though the national shortage of low-cost housing is 
partially attributable to black influx to central cities, Atlanta's 
shortage can be attributed to the City's failure to adequately 
conserve the present housing stock. The housing codes employed in 
Atlanta do not facilitate the maintenance of a sufficient amount of 
standard quality housing. At present two different housing codes 
are enforced. Several factors have impeded the effectiveness of the 
housing codes, but the most serious difficulties have arisen from 
conflicts between the two codes. 
The two housing codes utilized in Atlanta are the City of 
Atlanta Housing Code and P. G. 50^ the federal standards applied 
4Ibid. 
5Ibid. 
^Rehabilitation Guide for Residential Property HUD P. G. 50. 
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to Neighborhood Development Project Areas (NDP) by the Atlanta 
Housing Authority (AHA). According to the Research Atlanta publi¬ 
cation, Atlanta’s Fight Against Substandard Housing: Is It Working?, 
"The legal content of the Atlanta Housing Code and P. G. 50 are 
almost identical. The difference lies in enforcement and inter¬ 
pretation. Examples of conflict between the housing codes can be 
seen in the cost of rehabilitating a unit and enforcement for failure 
to repair a unit. 
The costs of repairing a house to meet HUD's code regulation 
are much higher than those for meeting the City's code when a housing 
unit is in both code enforcement jurisdictions. This occurs because 
the federal government requires more extensive repairs to bring 
houses into compliance with its code on the assumption that extensive 
repairs will increase the life of the housing unit making the federal 
government's effort at rehabilitation more significant. On the other 
hand, the City of Atlanta appears to assume that minor repairs make a 
unit habitable which is the objective of the city's housing code. An 
example of the discrepancy in the cost of repairs is the following: 
The owner of 975 Cherokee Avenue was given a city esti¬ 
mate to repair her property of $2,000 and Model Cities 
(an NDP Area) gave an estimate of $3,017...For a unit 
on 371 Atlanta Avenue an owner received a city estimate 
of $1,200—the Model Cities estimate was $8,714.8 
Commenting on the dual standards related to the cost of repairs repre¬ 
sentatives of the City and AHA had contrasting opinions on the present 
policy. 
^Research Atlanta, Atlanta's Fight Against Substandard Housing: 
Is It Working? (Atlanta Research, Inc., 1972), p. 5. 
8Ibid. 
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Colonel Malcolm Jones, City Housing Coordinator stated "AHA1s 
higher standards are the 'kiss of death' for housing rehabilitation 
areas because they double or triple the cost of minimal repairs. 
In contrast, Robert Lewis of the Atlanta Housing Authority argued 
that low enforcement standards were actually the "kiss of death. 
Another example of conflict between the two housing codes is 
the area of enforcement. AHA has higher standards for rehabilita¬ 
tion but it cannot force owners of housing units below standard to 
comply with P. G. 50. According to Research Atlanta 
All an AHA inspector can do is inspect a unit and offer 
the owner assistance by means of HUD loans or grants. 
If the owner refuses to apply for government loans or 
grants (not always available), then AHA can either con¬ 
demn the property and raze it or turn the case over to 
the City's Housing Code Department where the unit will 
be considered on a minimum standard basis.H 
As previously mentioned, the crux of the controversy apparently 
hinges on AHA's insistence that substandard housing be repaired 
making it sound for a period of twenty years resulting in AHA's 
higher repair cost. In addition, AHA's standards must be met 
before a unit becomes available for Federal Housing Administration 
(FHA) mortgage insurance desired by banks prior to making loans in 
deteriorated areas. 
The conflict between the two housing codes was in part re¬ 
sponsible for the increase in the amount of substandard housing 
in Atlanta. Collier Gladin, the City Planning Director, described 








losing the battle against substandard housing.Research Atlanta 
concluded that 
During the last decade a major impetus of the City's 
fight against substandard housing was to destroy 
dilapidated (unrepairable) units—approximately 
22,500. During this same time the amount of 
deteriorated units increased by 23.4% while the 
amount of standard housing increased by 18.5%. 
Even though other housing code problems contribute to the increase in 
substandard housing in Atlanta, the conflict between the city code and 
AHA's is a major contributing factor. To date, this problem has not 
been eliminated. 
In conjunction with the influx of blacks into the central city 
and the failure of adequate housing code enforcement, another major 
cause of the housing shortage has been the inability of the private 
housing market to supply sufficient low-cost urban housing. Low- 
cost housing is not easily produced by the private market for 
several reasons. Among them are the high land cost, antiquated 
building codes, the failure of the filtering process, and the 
American bias for the single-family detached house. 
In most urban areas the cost of land mitigates against private 
developers constructing low-cost housing at a profit. For example, 
in Atlanta the cost of land prohibits the construction of low-cost 
housing in all but a few overcrowded areas which lack sufficient 
supporting facilities such as schools, parks and transportation. 
The most desirable residential areas containing the bulk of the 





Atlanta's vacant land is primarily located in the predominantly 
white and black upper-middle class neighborhoods. These areas are 
in the north, northeast, northwest and southwest sections of the 
city. The names of these neighborhoods are Druid Hills and Buckhead 
constituting the white areas with Collier Heights and Cascade con¬ 
stituting the upper-middle-income black neighborhoods. Developers 
are not willing to purchase land in these areas because the initial 
cost of the land is too high to yield a profit from the construction 
and sale of low-cost housing. 
A series of illustrations will show where vacant land is lo¬ 
cated and where the majority of low-income blacks live in Atlanta. 
Illustration A shows vacant land areas concentrated in the south, 
western and northwestern portions of the city. Illistration B 
shows where the majority of land for redevelopment is located. 
Illustration C shows the area in which the majority of low-income 
blacks live. This area forms a corridor going east to west and 
includes the southeastern area of the city. Illustration D shows 
the location of low-cost public housing. It should be noted that 
southeast Atlanta has two and a half times as many public housing 
projects as the other three quadrants of the city. 
From these illustrations the following conclusions can be 
drawn. One, the amount of vacant land in the east-west corridor 
is minimal compared to the more affluent areas of the city. The 
land in this area is cheap, therefore it constitutes the area in 
which the majority of the city's low-income blacks live. Two, 
since there are substantial amounts of cheap vacant land in the 
southeastern section of the city, it is the area in which the 
ïo ' - • 
ILLUSTRATION A • - 
LAND FOR DEVELOPMENT 
i 
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majority of the low-cost public housing has been constructed. With 
the growing resentment over the concentration of public housing in 
the southeast quadrant of Atlanta, the housing shortage will grow 
worse as the city finds it more difficult to secure cheap land for 
the construction of low-cost housing. 
In conjunction with previously mentioned impediments, anti¬ 
quated building codes are also obstacles prohibiting the development 
of sufficient low-cost housing in American cities. Joseph Fried, 
author of Housing Crisis U. S. A., write "Still another aspect of 
municipal self-injury on the housing scene lies in the abundance of 
outmoded, and excessively restrictive provisions found in many 
cities' building codes.Atlanta's building codes conform to 
Fried's general assessment of the obstructiveness of building codes. 
According to a report of the Housing Resources Committee, "each of 
the divisions of the Atlanta Department of Buildings writes its 
own code based on the national building code."^^ In accordance 
with the national code, the local codes have contained very few 
provisions for the introduction and use of safe and innovative 
materials. For example, the cost of housing in the Thomasville 
urban renewal area was substantially increased as a result of 
Atlanta's Building codes. National Homes, developer of the site 
negotiated to purchase 53 lots in the Thomasville area to build 
low-cost homes. National Homes constructed two model houses, 
but the plumbing and electrical inspectors denied permits for any 
1 -^Joseph Fried, Housing Crisis U. S. A. (Baltimore: Praeger 
Publishers, Inc., 1971), p. 29. 
^A Review of Atlanta's Housing Program: Its Problems and 
Prospects. A Joint Staff Report, The City Planning Commission and 
Housing Resources Committee, October, 1967, p. 37. 
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of the remaining 53 homes to be built except the two models until 
they complied with the existing local codes. The plumbing inspector, 
stated the Housing Resource Committee, would not accept the pre¬ 
fabricated plumbing tree, the plastic pipes, the fiber glass bathtub 
and other features. The plumbing inspector said that some pré¬ 
fabrication would be allowed for future homes if National Homes 
would build them in Atlanta under the supervision of Atlanta plumbers. 
In order to comply with the plumbing and electrical codes, concluded 
the Housing Resources Committee, National Homes found that conventional 
plumbing must be used. The cost of installing this conventional new 
plumbing would raise the total price on each house by $500.00.^ The 
Housing Resources Committee also concluded that the advisory boards 
controlling the interpretation of the city's building codes are 
interested in the maintenance of the status quo of their trades 
rather than new time and labor saving materials. 
Another private-market impediment to the development of suffi¬ 
cient low-cost housing result from the malfunctioning of the filter¬ 
ing process—the dynamic element of the private housing market. 
Theoretically, one assumes that adding new high-priced units to the 
housing stock would initiate a chain of moves causing the lower- 
priced housing to filter down to lower income groups. Although both 
whites and blacks benefit from the filtering process, available data 
suggests that blacks especially those in the lower income group bene¬ 
fit less from the process. 
Empirical inquiry has revealed the inequity of the filtering 
process. A study of seventeen metropolitan areas indicated that 
•^Ibid. , p. 38. 
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blacks did not benefit from the construction of new housing or the 
sequence of moves started by new units in proportion to their num¬ 
bers and incomes. Of all the new housing in metropolitan areas in 
the study, the authors found that only 5 per cent was occupied by 
blacks. Granted that these data support the theory behind fil¬ 
tering in regards to its trickle-down effect, it does not shed light 
on the quality of the housing that trickles down to low-income blacks. 
Several housing economists have commented on the poor quality of 
housing which upwardly mobile whites moving to the suburbs leave 
behind in the central city to be occupied by low-income blacks. 
Grigsby argues that filtering occurs only when housing which trickles 
down allows low-income families to acquire more space and better 
quality at the same price of the same space and quality at a lower 
price than formerly."^ Obviously, one could argue that the 
trickling down of any housing regardless of its quality indicates 
that the filtering process works. Therefore, the effectiveness 
of the filtering process in meeting the needs of low-income blacks 
depends on one's definition of filtering and the objective con¬ 
ditions which characterize the housing which filters down to low- 
income groups. No definitive statements can be made on the effec¬ 
tiveness of the filtering process, but the differential effect of 
the process appears evident given the data from the Lansing study 
that blacks were less involved in the sequence of moves than one 
B. Lansing, C. W. Clifton and J. N. Morgan, "New Homes and 
Poor People: A Study of The Chain of Moves" in Housing Urban America: 
Problems and Prospects, ed. by D. R. Mandelker and R. Montgomery (New 
York: The Bobbs Merrill Company, Inc., 1973), p. 256. 
17 Ibid. 
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would have expected. Consequently, it appears evident that the lack 
of sufficient black involvement in the sequence of moves limits the 
benefits blacks derive from the filtering process. Therefore, the 
inadequacy of the filtering process militates against adequate 
resolution of the housing shortage among low-income blacks. 
Finally, the private housing market's inability to supply 
low-cost urban housing is related to a bias in American society. 
Most Americans' perception of a suitable home is a single-family 
detached house. Observers of the American metropolis agree that 
the majority of people prefer the single-family house. Herbert 
Gans states 
...studies of housing preference indicate that the 
majority of Americans...want a single-family house... 
This urge...is not limited to the middle class or 
just to America: the poor would leave the city as 
well if they could afford to go, and so would many 
Europeans.1° 
Even in those metropolitan areas confronted with land shortages, 
the town houses and semidetached houses represent an attempt to 
simulate the single-family house. However, Gans emphasizes that 
attempts to substitute the semidetached dwelling for the single 
family detached unit have encountered difficulty. 
The recent failure of Reston, Va., the much praised 
new town near Washington, D. C., suggests... that the 
exquisitely designed communal recreational areas 
cannot substitute for private space. Most home- 
buyers do not seem to want that much togetherness, 
and Reston's townhouses, which lacked front or back¬ 
yards, sold slowly.19 
-J O 
Herbert Gans, "Future of the Suburbs," in Political Power 
and the Urban Crisis, ed. by Alan Shank (Boston: Holbrook Press, 
Inc., (1969), p. 284. 
19 
Ibid., p. 285. 
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The American bias for single-family housing is not simply a consumer 
preference, but the preference is also reflected in public policy. 
At the local and national levels of government, housing and 
land-use policies have been influenced by the American preference 
for the single-family detached house. The housing shortage has been 
severely aggravated by the policy inclination. In many urban areas 
zoning policies have been designed to limit the number of multi¬ 
family dwellings in particular communities. By lowering density 
requirements and increasing lot sizes, zoning ordinances restrict 
the construction of multi-family dwellings suited to the needs of 
the urban poor. 
At the national level, tax incentives and mortgage financing 
mirror the American bias for the single-family detached house. The 
national income tax serves as a subsidy for homeowners allowing 
them to deduct the interest paid on their mortgages and the amount 
paid in property taxes. Renters, most of whom occupy multi-family 
dwellings, also pay property taxes through their rent, but they do 
not receive the tax subsidy and are indirectly penalized for not 
owning homes. 
Moreover, mortgage financing reflects the bias. Mortgage 
institutions such as FHA are reluctant to insure mortgages in 
deteriorating areas of the inner city where multi-family dwellings 
are needed by the urban poor. 
The private housing market responds to the bias for single-family 
houses by directing its construction at that portion of the consumer 
market which can afford the s ingl e-f ami ly detached house. 
Consequently, the housing needs of the urban poor are generally 
19 
neglected by the private market which fails to build sufficient multi- 
family dwellings for low-income people. 
Most of the housing literature suggests that attempts to resolve 
the low-cost housing shortage through private market mechanisms have 
failed. Unfortunately, the efforts of national government in this 
areas have also met with little success. 
Congress has attempted to address the housing problem by cre¬ 
ating subsidy programs and mortgage institutions which directly aid 
the housing indigent. In spite of the magnitude of plans conceived 
and administered, the complex character of the nation's housing 
problem has made it immune to the solutions ushered forth by America's 
bourgeois democratic regimes. 
The substantive nature of the housing crisis is twofold. The 
nation's housing deficiencies, states Anthony Downs, have given rise 
to two different conceptions of housing needs. The first housing 
need exists because some people are not able to expend "normal per¬ 
centages" of their income on what is socially considered standard 
housing. Families experiencing financial housing difficulties may 
occupy standard housing, but they are forced to spend more than 25 
per cent of their income for their dwelling unit. It is financial 
housing difficulty of the sort defined here which many inner city 
blacks experience and for which there is minimal redress. 
The second type of housing need is physical. It arises when 
there are not enough decent quality housing units in existence, and 
^Anthony Downs, Federal Housing Subsidies and How They Work 
(Lexington, Massachusetts: The Lexington Press, 1973), p. 4. 
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at proper locations, so that every household can occupy one, regard- 
O 1 
less of how much it pays to do so. Most federal housing policies 
are designed to meet physical housing needs. It is this category of 
housing needs which has precipitated the extant variety of subsidies 
and the public housing program. "Apparently, the designers of the 
present policy believed that any household now living in physically 
sound and adequate housing unit did not need housing assistance re- 
22 
gardless of its income." Nevertheless Downs asserts 
...there are at least twice as many households with 
financial housing needs as with phycical housing 
needs. So it is not suprising that a program de¬ 
signed to meet the latter will not eliminate the 
low-income that causes the former.23 
Therefore one should not assume that the appearance and intent of 
federal housing polciy are congruent. 
Federal housing policies can be incorrectly construed as a 
welfare program designed to help the majority of the poor. However, 
the program was actually designed to serve a minority of the in¬ 
digents unable to find decent housing at any cost. Conversely, the 
majority of the poor forced to expend more than 25 per cent of 
their income on housing when the national average housing expendi¬ 
ture is 15 per cent are ineffectively served by federal housing 
subsidies. 
The minority of the poor residing in public housing are prob¬ 
ably the chief beneficiaries of federal housing policy among low- 
income groups. Approximately 2.5 million people live in public 
21Ibid., p. 5. 
22Ibid., p. 70. 
23 Ibid. 
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housing. The President's Committee on Urban Housing characterized 
public housing residents in stating the following: 
At the end of 1964 the median income limit for ad¬ 
missions for a family of two adults and two children 
in localities in urbanized areas was $4,000...The 
median income of all families admitted to Public 
Housing in recent years has been roughly $2,500. 
The median rent for all public housing units is 
approximately $45. Roughly one-half of all public 
housing units are occupied by Negro tenants and 
one-third by elderly persons.^ 
Undoubtedly, public housing has been a major asset for those fortunate 
enough to have the opportunity to secure it. Although public housing 
lacks useful amenities such as air conditioning and swimming pools, it 
has proved beneficial to the urban poor needing time to improve their 
economic situation before being able to afford better housing. 
However, the general inaccessibility of public housing has 
caused severe problems. Prior to 1968, the Department of Housing and 
Urban Development (HUD) required the submission of workable programs 
by municipalities interested in public housing construction. Briefly 
stated, the Workable Program is a detailed outline of a community's 
building, plumbing, electrical and housing codes, its social services 
and land-use plans in addition to its plans for meeting the housing 
needs of its poor. Suburban and rural communities hostile to low- 
cost housing failed to submit Workable Programs to HUD, thus confining 
the access to public housing to the poor in urban communities. Al¬ 
though the Workable Program is no longer required for public housing, 
Robert Weaver states that ''Its removal will probably accelerate the 
utilization of restrictive zoning and other devices to accomplish 
f) f 
^Robert C. Weaver, "Housing and Associated Problems of 
Minorities" in Modernizing Urban Land Policy, ed., By Marion Clawson 
(Baltimore: John Hopkins Press, 1973), p. 57. 
22 
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the same results."^-’ The restrictive practices of rural and suburban 
communities force large numbers of the metropolitan poor to reside in 
substandard housing which only aggravates the housing shortage. 
Coupled with the shortage of public housing is another problem 
which developed in recent years. The cost of operating public housing 
has dramatically increased. Responding to the need for more operating 
funds, housing authorities increased rents. The residents were pay- 
26 ing 70 to 80 per cent of their incomes for rent. To meet these 
related problems two amendments were made to the Public Housing Act 
in 1969. 
The amendments are commonly referred to as the Brooke amend¬ 
ment although Senator Sparkman of Alabama cosponsored the package. 
One amendment limited the rents paid by public housing tenants to 
not more than 25 per cent of their income. The other made it clear 
that federal subsidies payable to public housing tenants were not 
to be limited to debt service and could be used as operating 
expenses—the initial cause of the problem. The Brooke amend¬ 
ment eased the burden of families residing in public housing 
projects. Nevertheless, public housing only accommodates a small 
minority of the poor in need of housing. The majority of persons 
requiring housing assistance are moderately aided by a variety of 
housing subsidies. 
Prior to 1968, federal housing subsidies were designed to 
assist families interested in renting dwelling units. Included 
25Ibid. 
2 6 
Daniel Mandelker, Housing Subsidies in the United States 
and England, (New York: The Bobbs-Merrill Company, Inc., 1973), p. 9. 
27 Ibid. 
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among these subsidies were Section 202 to assist the elderly and 
Section 221d (3) Below Market Interest Rate (BMIR) program. 
Directed at a small clientele, the Section 202 program was largely 
successful. The latter program was less successful. Section 221d (3) 
housing was owned by a profit sponsor or non-profit cooperative and 
rented to low-income families. "The typical family seeking such 
housing in 1969 had an income of $5,678 and paid between $110 and 
$120 per month in rent in a small medium sized metropolitan area; 
most were white.^ Some BMIR housing was built by non-profit 
sponsors, but it was not enough to have a sizeable impact on the 
shortage of low-cost housing. In addition, the advantages for 
profit sponsors were offset by disadvantages which further limited 
the BMIR housing constructed. 
According to housing analyst, Henry J. Aaron,"one important 
reason for the program's demise was its limited appeal to profit 
oriented sponsors and developers ^ One of the advantages of the 
program for investors was a financial arrangement which permitted 
the construction of the project with a small outlay of capital. 
The advantages, however, were offset by long delays by federal 
and local agencies in processing the applications. Although pri¬ 
marily utilized by whites, the BMIR program was important to all 
low-income groups because it provided the standards for the es¬ 
tablishment of the rent supplement program in 1965. 
The total rent paid into the rent supplement program was com¬ 
mensurate to the amount paid in the 221d (3) program. The signifi- 
28 
Henry J. Aaron, Shelter and Subsidies, (Washington, D. C.: 
Brookings Institution, 1972), p. 132. 
29lbid., p. 133. 
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cant difference was the tenant family paid only 25 per cent of its 
income in rent with the federal government subsidizing the dif¬ 
ference. "Congress restricted eligibility for rent supplements to 
families with incomes below, rather than above, public housing 
limits." The typical family benefiting from rent supplements have 
lower incomes but are smaller than those living in public housing. 
The most obvious difficulty with the rent supplement program, 
thus far, is that it has been inadequately funded. Aaron asserts 
that "nearly five years after the enactment of the program, fewer 
that 46,000 units had been started, less than one-fourth envisaged 
in the original program.One of the reasons cited by Harold 
Wolman for the inadequate funding was the potential the program had 
for fostering integration. "In the context of an economy minded 
Congress," Wolman stated, "integration has made rent supplements 
one of the prime targets of those bent on budget cutting. The 
rent supplement program was one of the few subsidies which could 
have had a very positive impact on low-income blacks in the urban 
areas. The authors quoted, however, attest to the fact that the 
program was not given the congressional support needed to trans¬ 
late bourgeois liberal rhetoric espousing a decent home for every 
American into reality. 
In 1968, Congress passed an Omnibus housing act. One of the 
primary elements of the act was Section 236 designed to eventually 
replace both 202 and 221d (3) programs. Section 236 works similar 
30 
Ibid., p. 134. 
31T,.j Ibid. 
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Harold Wolman, The Politics of Federal Housing (New York: 
Dodd, Mead and Co., 1971), p. 45. 
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to the rent supplement program but there are significant differences. 
"The maximum Federal payment on a 236 unit lowers the rent to the 
level which would be achieved had the project been financed with a 
mortgage repaid with one per cent interest. The formula employed 
increased the rent the tenant would pay because the subsidy would be 
$50 to $60 a month and limited the income range for admission between 
$4,000 and $6,000 a year. Section 236 could have a significant im¬ 
pact on low-income blacks within the inner city if it were adequately 
funded. Although the attendant Section 235 was considered more im¬ 
portant, it proved less significant for inner-city blacks than 
Section 236 of the Housing Act of 1968. 
Upon passage of the Housing Act of 1968, Section 235 was con¬ 
sidered a watershed in federal housing policy. Prior to 1968, most 
federal subsidies were designed to assist families seeking rental 
housing, but the private housing market had failed to construct 
sufficient multi-family rental units for which the federal subsi¬ 
dies could be used. Therefore, policy makers reasoned that federal 
subsidies for home ownership would encourage more private developers 
to participate in federal housing programs. Although the policy 
makers’ objectives were realized, problems mitigated the benefits of 
Section 235 for low-income blacks. 
According to the President's Committee on Urban Housing, Section 
235 programs were designed to work thusly, 
private homebuilders still plan the housing and have 
it approved by FHA for inclusion in the program 
prior to the beginning of construction. When built, 
the housing will be sold to eligible buyers who will 
finance their purchases with FHA-insured market rate 
mortgages from private lenders... The federal govern¬ 
ment contracts to pay part of the homebuyers 
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mortgage payment. The maximum government subsidy 
reduces the home buyers payment to that which he 
would owe if his purchase had been financed with a 
mortgage bearing an interest rate of 1 per cent. 
Translated into dollars, the maximum subsidy must 
devote 20 per cent of their income to paying for 
the mortgage.33 
In spite of the reduction in mortgage payments afforded by 
Section 235, it has not been as effective as its originators antici¬ 
pated in providing housing for low-income inner-city blacks. Two 
factors appear to account for the program's shortcomings. 
To date, the Section 235 program in the suburbs has been pri¬ 
marily for white families. Most blacks in suburban communities tend 
to occupy substandard housing in the municipalities of these com¬ 
munities. The exclusionary zoning practices employed in the suburbs 
restrict blacks to their present locations, which suggests that 
blacks generally benefited less from the construction of 235 housing 
in the suburbs. 
The Federal Housing Administration had a negative impact on 
the development of low-cost housing and its definition of risks 
for insuring mortgages directly affected the 235 programs. Since 
the 1930's, FHA has followed a policy of not insuring mortgages 
for housing located in areas where property values had declined. 
Unfortunately, in most urban areas cheap land and the absence of 
citizens' opposition to low-cost housing are found in neighborhoods 
with low property values. FHA policy, therefore, prevented de¬ 
velopers from constructing housing in neighborhoods that would be 
most accessible to low-income inner-city blacks. Although these 
statements imply that blacks that could afford to leave the inner- 
city for available 235 housing have not done so, other factors help 
account for blacks' failure to move to suburbs. 
33ibid., p. 66. 
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Given the fact that in 1969 in metropolitan areas of over one 
million population, blacks in the suburban portions constituted only 
5 per cent of the population, one must conclude that factors such as 
job availability, transportaiotn, cultural milieu and zoning prac¬ 
tices were partly responsible for black concentration in the inner 
city of metropolitan areas. 
While it would be unfair to conclude that the 235 program 
failed to benefit needy blacks, it is evident that the factors dis¬ 
cussed here did retard the development of 235 housing in amounts 
and locations sufficient to provide low-cost housing for large 
numbers of low-income black residents. 
Through the national income tax system, upper-income Americans 
receive the largest housing subsidy in the nation. The Internal 
Revenue Code contains massive tax subsidies for housing. The 
largest subsidy accrues to homeowners through exemption from taxa¬ 
tion of net imputed rent and deductibility of mortgage interest 
and property taxes. Less than 2.5 per cent of the money sheltered 
by homeowners deductions for interest and property taxes accrues 
to tax payers earning less than $5,000 annually. Homeowners with 
adjusted annual income between $5,000 and $10,000 per year receive 
approximately 20 per cent of the money sheltered through the 
Internal Revenue Code's interest and tax deduction. The balance 
of the money sheltered through the code's financial arrangement 
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goes to families with incomes of $10,000 per year and above. 
-^Richard Siltor, "Major Income Tax Mechanisms Affecting 
Housing and Investment and Urban Development in Housing In Urban 
America: Problems and Prospects, ed. by D. R. Mandelker and 
R. Montgomery (New York: Bobb-Merrill Co., Inc., 1973), p. 365. 
35 Ibid. 
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Given the information reviewed thus far, one could argue that 
Congress has not effectively legislated an end to the housing crisis 
because local and national governments have been more aggressive in 
providing mechanisms for the construction of middle and upper-income 
housing than in subsidizing low-cost housing consumers. Moreover, 
one could also postulate that the federal government has subsidized 
mortgage institutions at the expense of low-cost housing consumers. 
Although most housing analysts would disagree with the latter as¬ 
sumption, the survey of the literature of American housing has 
revealed a minority viewpoint which suggests that mortgage insti¬ 
tutions are partially responsible for the housing shortage. An 
analysis of the role of mortgage institutions in the housing market 
could prove instructive for an understanding of the housing crisis 
from the vantage point of the oppressed. 
The following is a discussion of the political-economy of 
federal housing based on an article by Michael Stone entitled 
"Housing, Mortgages and the State." Stone's analysis includes 
three basic points and it is important to this discussion because 
he places on the shoulders of the powerful American mortgage 
institutions much of the responsibility for the housing crisis. 
Stone's analysis is included in the discusion of federal 
housing policy because his first point attributes the mortgage 
finance industry's control of housing to governmental policies. 
The power of mortgage institutions, according to Stone, represents 
the present marriage of private industry and the state extant 
under modern capitalism. The author asserts that two basic steps 
were necessary for the merger. One, the state established government 
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controlled mortgage insuring agencies, i.e., the Federal Housing 
Administration (FHA) and the Federal National Mortgage Association 
(FNMA). Two, the latter organization was converted into a private 
enterprise in the secondary mortgage market but purchased only 
federally insured mortgages, therefore, assured of profits. In 
effect, the government provided a guaranteed mortgage market re¬ 
sulting in the increased power of the mortgage industry. In 
addition, institutions in the secondary mortgage market could 
purchase and sell quaranteed mortgages providing instant liquidity 
for mortgage capital which was not available in the mortgage mar¬ 
ket prior to government intervention and it further increased the 
industry's power. 
Secondly, Stone argues that those elements contributing to 
the high price of new housing are directly controlled by mortgage 
institutions. For example in the area of land costs he states 
The incredible inflation in urban land values can 
also be traced in a very direct way to the changes 
in mortgage lending practices caused by the federal 
intervention in the housing sector. By including 
the creation of long term, low down payment mortgage 
loans, which resulted in the post war boom in single 
family home construction, state intervention en¬ 
couraged land speculation, created the present 
scarcity of land in metropolitan areas and yields 
immense profits to speculators and lenders.36 
Finally, the author cites a study by the National Association of 
Homebuilders on housing costs increases from 1960 to 1964 which 
directed sharp attention to construction financing. The study 
attributed "the greatest percentage costs inceases to factors of 
3^Michael Stone, "Housing Mortgages and The State," in Housing 
in Urban America: Problems and Prospects ed., by Dr. R. Mandelker 
and R. Montgomery (New York: Bobbs-Merrill Co., Inc., 1973), p. 75. 
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financing (higher interest rates and larger discounts on interim 
o "7 
loans)...These and other factors such as the inflationary 
state of the economy contribute to higher housing costs and ulti¬ 
mately to the construction of fewer low-cost housing units. Since 
land cost and finance construction are directly controlled by 
mortgage institutions and the federal policies providing their 
power, they coupled with inflation are important variables which 
contribute to the shortage of low-cost housing. 
Having considered some factors impeding the development of 
low-cost urban housing, i. e. black migration to the inner-city, 
antiquated building codes, malfunctions in the private housing 
market and ineffective federal policies; what character will the 
low-cost housing problem assume in the immediate future? The 
answer is suggested by conditions in our case city, Atlanta, 
Georgia. 
As previously stated, Atlanta is a five county metropolitan 
area with the majority of blacks in the inner city and the majority 
of whites in the outlying four counties. In part, the character of 
Atlanta's future housing problems can be gleaned from its income 
picture. 
According to the 1970 Census, black income was substantially 
lower than white. The median income for black men in Atlanta proper 
for 1969 was $4,909 or 23.2 per cent less than for white men whose 
median income was $7,871. The occupational categories which ranked 
sixth, seventh and ninth in annual median earnings held the heaviest 
concentration of black men. The sixth ranked category for pay, 
37 
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transportation, equipment operatives was 80 per cent black; the 
seventh category, operatives except transport was 64 per cent black; 
and the ninth ranked category, laborers except farm contained a 77 
black percentage. With a median income of $4,909 for Atlanta's 
black males in 1969^ and a projection that by 1983, 40 per cent 
of all black families will earn less than $5,000 per year,39 it is 
evident that blacks are presently in need of low-cost housing and 
that the need will persist through the next decade. 
It is difficult to estimate how much low-cost housing Atlanta 
will need in the immediate future. However, some rough estimates 
can be winnowed from current data. Gladstone and Associates in¬ 
dicated that a crucial need will exist among black renters. For 
example, white families composed of two to four members will have 
an approximate average income of $4,500 by 1980 compared to an 
income of $5,000^ or less for similar black families. Using the 
normal 25 per cent or income for rental expenditures, one can pro¬ 
ject that units for small, two to four member families should rent 
for approximately $115 per month. Moreover, given the prediction 
that 40 per cent of all black families in the city of Atlanta will 
have incomes of less than $5,000 per year and that blacks will 
3®U. S. Department of Commerce, Bureau of the Census, Detailed 
Characteristics—Georgia 1970 Census of the Population PPc (1)-D12, 
p. 900. 
39 
A Review of Atlanta's Housing Program: Its Problems and 
Prospects. A joint Staff Report, p. 7. 
^Gladstone Associates Report for the Atlanta Regional Metro¬ 
politan Planning Commission, Housing All Atlantans: Metropolitan 
Outlook (Washington, C. D.: Gladstone Associates, 1970). 
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constitute approximately 65 per cent^-*- of Atlanta's population, no 
less than 30 per cent of Atlanta's rental units should rent for 
approximately $83 per month. 
The estimates on rental housing are buttressed to some extent 
by the dismal outlook of low-cost single-family homeowner units. 
Using 1973 data for low-cost homeowner units, the following esti¬ 
mates are made for 1980. In the first three quarters of 1973, 
15.3 per cent of the lowest housing in Atlanta was priced between 
$10 and $20 thousand dollars. By 1980, that same housing will 
A 2 
be priced between $17 and $42 thousand dollars. In regard to 
the future availability of low-cost housing in Atlanta, Frank 
Keller of the City of Atlanta's Planning Department comments that 
"The very poor and/or poor families whose income is below $10,000 
annually will have little opportunity of becoming homeowners... 
This income, group will be further excluded from occupying existing 
houses because increases in new houses will greatly affect the cost 
of existing housing." Since most blacks are projected to earn 
less than $5,000 annually by 1980, it is fair to conclude that this 
group will encounter tremendous difficulty in securing decent housing. 
The task of this inquiry is to analyze the impact of the policies of 
urban land-use decisions on the availability of low-cost housing to 
^Collier Gladin, Who Will Live in Atlanta in 1980? Report 
to the Planning Development Committee, Atlanta, Georgia, August, 
1973, (Atlanta, Ga.: Department of Planning, 1973), p. 12. 
^Wendell Weatherspoon, "The Status and Future of Single- 
Family Housing in Atlanta," unpublished paper September, 1974, p. 16. 
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Frank Keller, Single Family Housing in Atlanta—Problems 
and Future Outlook, mimeograph August 20, 1974, p. 5. 
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determine if local government can overcome the aforementioned im¬ 
pediments. Atlanta, Georgia will serve as a case study. 
The land-use policies of Atlanta, Georgia were analyzed to 
determine their impact on the availability of low-cost urban housing. 
Atlanta was studied for several reasons. First, it was the most 
available city and the one with which the researcher was most 
familiar. Secondly, it was typical of many urban centers with 
increasing black populations. Thirdly, it was one of a few cities 
in which black electorates had elected substantial numbers of of¬ 
ficials who had some opportunity to influence the decision-making 
process. 
The study of Atlanta's land-use policies rested on the fol¬ 
lowing assumptions. An adequate land-use policy should include 
provisions for the amount of low-cost housing needed by its low- 
income residents. A relationship exists between and among a city's 
land-use policy, zoning, urban renewal as well as citizens and 
elected officials' attitudes toward low-cost housing. Since land- 
use policies and the availability of low-cost housing are related, 
a change in land-use policy should result in a change in the amount 
of low-cost housing available in Atlanta. If changes in land-use 
policy do not produce a change in the availability of low-cost 
housing, an intervening factor must be present. If that factor 
is found to be politics, it helps explain the failure of the land- 
use policy to generate sufficient low-cost housing. 
Statement of Probable Value and 
Importance of the Study 
The primary value of the study derives from its comprehensive 
analysis of urban land-use. Present studies deal with one aspect 
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of the subject such as zoning or urban renewal with little consid¬ 
eration given to the total impact of a city's land-use policy on 
low-cost urban housing. It is hypothesized that the impact of 
politically motivated land-use policies impair the development of 
sufficient housing for the urban poor. Moreover, this research 
project will suggest, by studying Atlanta, why cities find it 
difficult to adopt land-use policies to help solve the housing 
crisis. Finally, the successful completion of this project will 
provide some of the necessary data for a reexamination or develop¬ 
ment of adequate land-use theories. Broad range generalizations in 
the form of middle range theories will offer some suggestions for the 
manipulation of land-use policies by those most crucially affected 
by them—the black urban poor. 
Methods to Be Followed in Conducting the Inquiry 
The inductive method of social sciences is used in this pro¬ 
ject. Reasoning evolves from the specific to the general. Con¬ 
clusions are drawn inductively from information generated by the 
inquiry. Generalizations are made when external validity is found 
to be sufficient. 
Policy decisions are evaluated by determining whether or not 
a desired goal or normative objective can be logically achieved. 
The absence of a policy to eliminate a problem, i. e. the housing 
shortage, is considered a negative policy. 
Data gathering techniques used during the inquiry were the 
following: a review of the literature in the field to include a 
variety of documents and reports by federal, state and local govern¬ 
mental agencies involved in housing, planning and urban renewal. 
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Where possible the written records of meetings and hearings of 
governmental bodies were used. 
In order to make projections on housing and income which are 
vital for determining the need for low-cost housing in the City of 
Atlanta, statistical data were secured from the Atlanta Regional 
Commission (ARC), Georgia Department of Labor and the Department of 
Housing and Urban Development (HUD). It should be noted that no 
projections are entirely accurate and are, at best, rough estimates 
of future needs. 
To facilitate a clarification of the decision-making process 
through which land-use policies are formulated, interviews were con¬ 
ducted with planners within city government and leaders of community 
groups directly effected by those policies. Citizens and elected 
officials' attitudes were studied to determine their probable impact 
on land-use policies related to housing. 
Interviews presented some problems as data gathering tech¬ 
niques because of the difficulties related to the schedules of 
interviewees. Given the time constraints within which the research 
was conducted, all potential interviewees were not available. The 
absence of some points of view could, therefore, slant the findings 
and conclusions of the study. To mitigate this difficulty an at¬ 
tempt was made to interview all persons on the City Council so that 
the failure to interview a few Councilmen would not slant the study 
on the assumption that seventy to eighty per cent of the council 
reflects all views represented on the Council as a whole. 
Moreover, a survey was made in four Atlanta neighborhoods to 
determine the differences in attitudes among neighborhoods affected 
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by low-cost housing as opposed to those unafffected by low-cost 
housing. In addition, the differences in racial and class attitudes 
were studied in a consideration of their probable impact on land-use 
policies related to housing. The following criteria were used to 
select the neighborhoods: the first criterion is that two of the 
neighborhoods must be affected by low-cost housing located in or 
adjacent to it. Secondly, two neighborhoods must be predominantly 
black and two predominantly white. Thirdly, two neighborhoods must 
be middle to upper-income and two low-income. Four neighborhoods 
were identified which met the criteria. Twenty-five people were 
interviewed in each neighborhood through a random selection of 
blocks and houses within the neighborhoods. Any adult member of 
the household was interviewed on the assumption that family members 
shared similar attitudes. There was no need to interview different 
numbers of people in different neighborhoods because no attempt was 
being made to estimate attitudes of the City of Atlanta only the 
impact of variable of race, classs and effect of low-cost housing 
were being tested. 
Fifty interview schedules were quantified for each variable 
tested because of a pairing mechanism used in the study. For ex¬ 
ample, when testing for affects of race on attitudes, the schedules 
from the low-income white neighborhood were added to the schedules 
for the middle to upper-income white neighborhood which resulted in 
fifty white attitudes to be compared with fifty black attitudes when 
testing for race. This same technique was used when testing for 
the impact of the other variables. 
When attitudes are sought, a likert-type scale is ued. This 
is a questionnaire on which the respondent indicates his agreement or 
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disagreement with each item listed. Each response is given a numer¬ 
ical score indicating its favorableness or unfavorableness: the 
favorable responses can be scored positive (plus) and unfavorable 
responses minus (-). The Algebraic summation of the scores of the 
individual's responses to all the separate items gives his total 
score which is interpreted as representing his position on a scale 
of favorable-unfavorable attitude toward the object. 
To compare citizens' attitudes on low-cost housing with elected 
officials' attitudes on low-cost housing the scores of each group are 
converted to percentages and plotted on graphs. When the differences 
among groups is sought, an analysis of variance is used. 
Definition of Key Concepts 
Explanations for the ability of groups to influence the politi¬ 
cal process are found in the class-analysis literature in social 
science. Most students of class conflict agree that a small group 
in industrial society is able to control decision-making because of 
their control of the basic resources of society. However, there is 
disagreement on what constitutes the basic resources. On the one 
hand, Karl Marx asserts that those who control the means of produc¬ 
tion within society control decision-making.^ On the other hand, 
Ralf Dahrendorf, argues that those who have effective use of authority 
control decision-making.^ 
^Karl Marx, Capital: A Critique of Political Economy, 2 vols 
(New York: International Publishers, 1967) passim chapter. 
^~*Ralf Dahrendorf, Class and Class Conflict in Industrial 
Society (Stanford, California: Stanford University Press, 1969), 
p. 172. 
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Although Marx and Dahrendorf differ on the resources essential 
to effectively influence decision-making, both reach the same con¬ 
clusion—an elite dominates decision-making in an industrial society. 
Empirical studies in political science have shown that Marx and 
Dahrendorf reach the same conclusion because control over the means 
of production and influence over authority structures are inter¬ 
twined. Dye and Siegler have shown, for example, that the executives 
that run the richest corporations in the United States frequently 
serve as top administrators in the executive branch of government.^ 
The most penetrating analysis of elite dominance at the local 
level is found in Baratz's and Bachrach's article, "The Two Faces of 
Power." The authors conclude that local elites can at times in¬ 
fluence decision-making in a positive way but they are also capable 
of preventing certain issues from entering the public arena for 
debate. The latter type of influence is described by Baratz and 
Bachrach as the "other face of power" rarely considered by social 
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scientists of the elitist or pluralist persuasion. 
The works of Dye and Ziegler, Baratz and Bachrach substantiate 
the contention that control of the basic resources of a society is 
crucial to influencing decision-making. Therefore, the validity of 
Marx's and Dahrendorf's assumptions suggest that either may serve 
as orienting concepts for analysis of the politics of urban land-use 
decisions. However, the complexity of urban society makes it less 
^T. Dye and H. Ziegler, The Irony of Democracy (Belmont, 
California: Wadsworth Publishing Company, 1972), p. 92. 
^P. Bachrach and M. Baratz, "The Two Faces of Power" in 
Politics in the Metropolis eds. T. Dye and B. Hawkins (Columbus 
Ohio: Charles Merrill Publishing Company, 1967), p. 363. 
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difficult to work with "authority" than the "means of production." 
Empirically identifying the means of production and designating 
ownership is difficult given a service oriented economy such as 
Atlanta and the vast ownership of companies by national and inter¬ 
national concerns. Conversely, "authority" within an urban com¬ 
munity is much easier to define although it assumes a variety of 
forms—some formal others informal. 
Thus, it is hypothesized in the present study that politics 
constitutes an additional impediment to the availability of low- 
cost housing because the dominant or most influential groups in¬ 
volved in the politics of urban land-use decisions are not inclined 
to favor low-cost housing. The inclination of the dominant groups 
is conditioned by a value system the modus operandi of which is 
materialistic rather than humanistic. Needless to say, the infor¬ 
mation generated by this inquiry will ultimately be the determinate 
of the validity of the argument. 
To facilitate an understanding of the politics of urban land- 
use decision, it will be necessary to develop and define concepts to 
serve as analytical tools in this study. The following are key 
conepts and their definitions. 
Atlanta is defined as a standard metropolitan statistical 
area composed of Cobb, DeKalb, Clayton, Gwinnett, Fulton Counties 
and the city of Atlanta located in Fulton and part of DeKalb 
Counties. 
Dominant refers to the degree of influence measured by the 
ability to produce an effect on the allocation of a community's 
values. 
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Group is defined as a collectivity of interest sharing common 
values and working as an entity to maximize its objectives. 
Land-use refers to the utilization of the surface areas of 
the city of Atlanta. Land-use is empirically characterized by the 
utilization of land for industrial, commercial, public and resi¬ 
dential purposes. 
Low-cost housing is defined as housing available to families 
whose income is between $3,000 and $7,000 annually. The housing 
is public, completely built from government funds, or governmentally 
subsidized in part, leased with government funds and rented to low- 
income families. Housing priced between $10,000 and $20,000 and 
built by private developers or financeed with assistance from the 
Federal Housing Authority (FHA) is also defined as low-cost housing. 
Urban renewal is defined as locally initiated and federally 
funded programs designed to replace blighted areas within localities. 
The politics of urban renewal refers to the formal and informal 
powers that determine urban renewal policies. 
Values refer to the goals and objectives of a collectivity of 
interest. Values so defined are sought on a macro level by communi¬ 
ties on a micro level by interest and groups within the community. 
The current study of the politics of urban land-use decisions 
will proceed in the following manner: The study will open with a 
consideration of land-use theories. Then the study will analyze 
exclusionary techniques which deny low-income people the opportunity 
to live in certain communities. The third chapter will investigate 
the relationship between urban renewal and the availability of low- 
cost housing. The study of the politics of urban renewal and housing 
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will be followed by an analysis of community attitudes and their 
relevance to the availability of low-cost housing. The final chapter 
will present a summary of findings, conclusions and suggestions for 
further study. 
CHAPTER II 
TOWARD A THEORY OF URBAN LAND-USE DECISIONS 
Several factors have been presented to explain the housing 
shortage, i.e. deficiencies in the private housing market and the 
failure of federal housing policies. These factors, however, are 
neither definitive nor theoretically related. 
Given the fact that housing is a good which is distributed 
by the economic system and its distribution is influenced by gov¬ 
ernment action, one might conclude that housing is a value which 
is authoritatively allocated. Such being the case, one must assume 
that values and group interaction influence the allocation of 
housing. Land is a scarce economic resource, therefore social 
values and groups are involved in determining its use. Thusly, 
land used for housing is affected by and related to other land-use 
phenomena. The above assumptions might lead to two conclusions 
not often found in the housing literature. First, housing and 
land-use should be studied from the perspective of the political 
scientist as well as that of the economist and sociologist. To 
ignore the role of groups and human values in the allocation of 
housing and land leads one to the false conclusion that housing 
shortages could be eliminated if defects in the housing delivery 
system were rectified. If politics is an impediment to sufficient 




The second conclusion that one might reach given the above 
assumption is that housing is allocated independently of other 
land-use phenomena. Even though general land-use planning may 
not be successful in the United States one should not overlook 
the fact that the concept, land-use planning, suggests that housing 
is influenced by other land uses. Moreover, the scarcity of land 
makes it susceptible to group conflict and housing as an element 
of land-use is influenced by group conflict or politics. Since 
housing does not function independently of other land-use phenomena, 
it is possible to make some politically based generalization re¬ 
garding land-use which provide better explanatory tools than one 
finds in the current housing literature. 
The major group of social scientists endeavoring to explain 
human distribution over space and housing's function in that 
distribution are ecologists. Ecology is that branch of Sociology 
concerned with analyzing human use of land. Ecological theorists 
delineate themselves by their reliance on social or biological 
phenomena to explain human distribution over space. The social 
action theory of human ecology which asserts that human values 
are the most important determinants of land-use may prove useful 
in constructing a political analysis of urban land-use decisions. 
Ecological theorists fall into three schools of thought. 
The classical or traditionalist argues that competition and 
dominance biologically interpreted are useful concepts in con¬ 
structing theories which explain human distribution over space. 
Neoclassical ecological theorists modify the basic theoretical 
constructs used by traditionalists but maintain that human location 
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over space is determined by biotic forces which are subconsciously 
manifested in social behavior. 
Human ecologists, on the other hand, reject the assumptions 
of other schools of ecological thought. They argue that human 
location over space is a conscious manifestation of social values 
and insist that competition and dominance are subsocial forces. 
Two basic concepts employed by ecologists to explain human dis¬ 
tribution over land are empirically related to fundamental con¬ 
structs used to explain political behavior and appear useful in 
an analysis of urban land-use decisions. 
Values and congeries or groups are concepts used by social 
ecologists but have also proved fruitful to a behavioral analysis 
of political phenomena. Easton defines politics as the authori¬ 
tative allocation of values with values being the goals and ob¬ 
jectives which a society seeks to achieve. Firey, a human 
ecologist, defines values as "the ends which make up a social 
system.A comparison of definitions indicates that values 
in Political Science and Ecology refer to the same phenomena. 
The concept group in Political Science has been defined in a 
variety of ways. Bentley used group to indicate collectives of 
interest which signify the essence of politics. Contemporary 
studies conceive group dynamics as the primary environment for 
individual actors rather than the primary component of political 
activity. Comparatively, ecologists use "group" to refer to an 
aggregate of interest. 
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Walter Firey, Land-Use In Central Boston. (Cambridge: 
Harvard University Press, 1947), p. 33. 
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It appears plausible, therefore that the concepts group and 
values used by different disciplines to explain social behavior 
could be eclectically employed to provide insights into land-use 
decisions and their impact on low-cost housing. 
The relevance of social ecology to a study or urban land-use 
decisions is demonstrated by the works of three authors. The 
first writer to note is M. A. Alihan who led the attack against 
classical ecology.^ she argues that the traditionalists have 
erroneously assumed that the theories and concepts used to explain 
animal and plant ecology are adaptable to the study of society and 
can explain human location over space. Alihan asserts that com¬ 
petition, succession and similar concepts employed to study plants 
and animals are useless in explaining phenomena such as urban 
development. 
Alihan’s primary contention is that traditionalists in- 
validly equate plant competition for fertile land to human com¬ 
petition for land. Maintaining that such relationships are 
comparable, Alihan argues, ignores the quality which distinguishes 
human from other animals-volition. To argue that humans simply 
distribute themselves over space in response to land values ignores 
the human capacity to choose. Alihan also points out that tradi¬ 
tional ecologists have difficulty distinguishing between animal 
or plant communities and human activities because volition is not 
adequately considered. 
^M. A. Alihan, Human Ecology (New York: Cooper Square 
Publishers, Inc., 1964), passim. 
46 
Taking their clue from the processes in plant 
and animal colonies, the ecologists discover 
common elements between these and the human 
community and try to delimit this simple aspect 
of behavior. At the same time, however, they 
find that the presence of "group economy," which 
defines a plant or an animal colony, is in human 
community so highly evolved that the analogy be¬ 
comes worthless, and the ecologists are forced 
to define the very concepts intended of the 
assumed social psychological concepts "society." 
Consequently, what is said to be unsocial in one 
instance is asserted to be social in another.50 
The contradiction which the traditional ecologist encounter is due 
to their failure to empirically account for the role of reason and 
choice in their bioticly defined concepts, i.e., competition and 
dominance. 
In order to establish that social forces are more instru¬ 
mental determinants of land utilization than biotic forces, it is 
necessary to demonstrate the impact of human values on land-use. 
Alihan implies the impact of human values but fails to demonstrate 
it. While Alihan dispelled the notion that human location over 
space was a response to land values, another ecologist empirically 
demonstrated that human values rather than land values were the 
significant determinants of land-use. 
Broadening the scope of social ecology, Walter Firey did a 
study of Central Boston which empirically demonstrates the method¬ 
ological error of equating plant and animal communities with land 
values to explain human distribution over space. Firey demon¬ 
strates the superiority of the sociological approach to ecology 
by proving that human values were the bases for land-use in Central 
50 Ibid., pp. 84-85. 
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Boston. In his study of Boston, Firey explained the role of social 
values in determining land-use, the value premise on which land-use 
is based in western society and thusly, established the non-universal 
character of traditional ecology. 
Firey's explanation for social values determining land-use is 
based on the following propositions: 
1. Values (volitional adaptations) comprise one of the 
criteria by which certain social systems choose 
locations. Some values become explicitly linked 
with a spatial area so that fetishistic symbolism 
results. In this phenomenon social systems which 
share values will seek identification with the 
spatial area as an end in itself. Locational 
patterns thus emerge which are meaningfully con¬ 
sistent with the spatially referred values. 
2. Interests (rational adaptation) dominated the spatial 
adaptation of certain social systems but these in¬ 
terests themselves come indirectly from broader and 
larger cultural systems: hence, they cannot be viewed 
as self-given ends. The locational patterns represent 
an intrinsic society-space relationship that from the 
point of view of the social system seeking locational 
space as a given must be passively complied with. 
However, the specific nature of spatial giveness and 
the specific form of compliance on the part of social 
systems are both manifestations of particular cul- 
tural systems. Frequently, the land-use / / 
patterns that arise in response to interest con¬ 
flict with, and supersede those arising out of values. 
In such cases the older patterns may none the less 
exert a selective force upon the newly locating social 
system.^2 
Given these propositions, Firey goes on to describe the role of 
social values in land-use. Following Alihan, Firey points out two 
factors which invalidate the land value contentions of traditional 
ecologists. 
^Firey, Land-Use In Central Boston, p. 34. 
-^Ibid. 
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First, Firey asserts that the land-use theories of classical 
ecologists are culture bound and non-universal explanations of land- 
use. Only in western societies does the extant cultural system have 
a materialistic or capitalistic premise on which worth or value is 
calculated by a rate of exchange. According to Firey, 
In truth, the whole logical construct of methodological 
rationalism (land values determining land use) is a 
culturally relative theory. It can explain only those 
locational phenomena characterized by rational orienta¬ 
tion and spatial impeditiveness, as well as the broad 
social complex of historically unique conceptions of 
property, status, consumption, money, etc. which lie 
behind these characteristics.53 
For a more complete understanding of the cultural relativeness of 
methodological rationalism a brief excursion into the works of 
two sociologists may prove helpful. 
Pitirim Sorokin and Warner Somhart explore the cultural 
premises of societies. Sorokin tells us that there exist two basic 
types of cultures which give rise to distinct types of social 
interaction. In the ideational culture, human needs and values 
are more important than materialistic and non-human needs. In 
the sensate culture sensory and materialistic values are more 
important than human needs and values. Sorokin in Social and 
Cultural Dynamics: A Study of Major Systems of Art, Truth, 
Ethics, Law and Social Relationships states 
Empirical mentality looks at man as a sensory creature. 
It sees mainly his bodily and sensate needs. Therefore, 
it values the sensory and material values, commodities, 
objects, wealth. Sensate man thus strives to appropriate, 
each for himself, as much of these values as possible. 
53 Ibid., pp. 260-261. 
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They are more prone to "snatch" them from others by 
force or acquire them from others by a hard bargain. 
As most of these individuals have the same attitude, 
the result is a much more intense struggle for these 
values than in the society of ideationalist. 
Clearly, Sorokin's cultural distinctions refer to what are commonly 
described as western and non-western cultures. The former being 
materialistic, the latter less so. Although Sorokin's distinctions 
may appear to be common sense ones, there is an indication that the 
increased importance of materialism in western societies had dis¬ 
torted the Weltanschaung of western cultures. 
Sombart emphasizes the impact of materialism on western values 
in his work, A New Social Philosophy. He points out that 
In earlier times wealth also conferred respect, but its 
significance in the economic age is nevertheless of a 
particular kind. It lies it seems to me in the following: 
In the exclusive acceptance of money value, all other 
values, through a refined process of disapproval are 
divested of their power to command recognition or they 
merely serve as means of achieving riches.54 
If one accepts the validity of statements on the relative nature of 
values, then one has a basis for discounting the theories of tradi¬ 
tional ecologists. Only in western societies where materialism or 
sensory needs constitute the value premise can one find land values 
appearing to determine land-use. In addition, materialism has tended 
to reduce the importance of other values in western societies. One 
might argue that the importance of materialism accounts for the 
tendency to see land values as rationalistic forces rather than 
products of cultural systems which are materialistic or sensate in 
nature. 
^Warner Sombart, A New Social Philosophy (Princeton: Uni¬ 
versity Press, 1937), p. 23. 
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An empirical verification of this assertion is found in Sidney 
Wilhelm's work, Urban Zoning and Land-Use Theory. Wilhelm asserts 
that what appears to be economically rational land-use decisions are 
actually reflections of social residential values. According to 
Wilhelm, 
...the desire to protect certain existing cognitive 
data (that is residential utilization), regardless of 
the effect upon the profit motive, accounts for land 
development from a protective value perspective. In 
seeking to preserve or create residential land-use 
developments and needs, the protectionist acts upon 
applications so that zoning determines rather than 
reflects land-use developments.55 
It is on the basis of the foregoing clarification that Firey 
argues the non-universal character of ecological theories which 
accept land values as the basis of land use and proceeds to show 
that social values are the determinants of human distribution over 
space. 
Firey not only rejects classical ecological theory but he 
shows how social values determined location in a key area of Boston. 
Studying the upper-income neighborhood, Beacon Hill, Firey found 
that three social values reinforced the residential character of 
the area. He suggests that retentive, recuperative and restrictive 
values were more important than land values in determining land-use 
in Beacon Hill."*^ Given the central location of Beacon Hill, higher 
or more profitable use could have been made of the land. 
However, the social interaction resulting from the «retentive, 
recuperative and restrictive values maintained the residential 
character of Beacon Hill. Firey describes the retentive values of 
-^Sidney Wilhelm, Urban Zoning and Land-Use Theory (New York: 
The Free Press of Glencoe and The MacMillian Company, 1962), p. 97. 
^Firey, Land-Use In Central Boston, p. 114. 
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Beacon Hill residents as their desire to retain the symbolic charac¬ 
ter of Beacon Hill as a historic upper-calss residential area. The 
recuperative value on Beacon Hill was important in reviving certain 
portions of the neighborhood which would have characterized it as a 
transitional zone. The restrictive value spurred Beacon Hill resi¬ 
dents to exclude any land-use which they considered detrimental to 
the neighborhood. The actions of Beacon Hill residents Firey asserts 
were based on social rather than economic considerations. Moreover, 
higher land-uses were excluded inspite of the uneconomical use of 
Beacon Hill land. Such evidence, Firey contends, clearly demon¬ 
strates that land values may not be the primary determinants of 
land-use as asserted by traditional ecologists. Although Firey does 
not demonstrate the use of politics by Beacon Hill residents, he 
does imply that the political clout of the residents was influential 
in retaining the character of the neighborhood. 
The role of social values as locational determinants augurs 
the function of groups in determining land-use precludes the 
political character of land-use decisions. William Form emphasized 
the political character of land-use decisions by identifying the 
urban groups primarily responsible for those decisions. Form 
points out four groups involved in making land-use decisions and 
suggests three important variables in analyzing groups in the 
decision-making process. According to Form, 
The first and perhaps most important of these congeries 
(groups) is the real estate and building business. The 
second social congeries which function in the land mar¬ 
ket are the larger industries, business and utilities. 
The third constellation in the land market is composed 
of individual homeowners and other small consumers of 
land. The fourth organizational complex is comprised of 
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many local governmental agencies which deal with land, 
such as zoning boards, planning commissions, school 
boards and traffic commissions which function at cross 
purposes. Their relations to other groups in the com- 
muntiy vary with political currents... (G)ovemmental 
agencies are both consumers of land and mediators of 
conflicting land-use interests. Thus political agencies 
not only acquire land to placate private and public 
pressures, they are also called upon to resolve conflicts 
between different types of land consumers.^ 
In am attempt to build a model to analyze the role of groups 
in making land-use decisions, Form suggests four important elements 
that should constitute the model. First, one needs to know the 
amount and types of resources which each grouping has to buttress 
its land-use decisions. Secondly, it is important to be cognizant 
of the manifest and intent functions of each grouping in the land 
market. The degree of internal organization of each grouping 
should be known to assess the degree to which they may be mobilized 
to fight for control over desired lands. Thirdly, in land decisions 
involving the whole city, Form suggests that the image each grouping 
has of the city must be appraised. Finally, the primary value 
r O 
orientations of the group should be assessed. Even though it is 
difficult to determine the utility of Form's model because he does 
not provide data to test it, Form provides a heuristic guide that 
may facilitate an analysis of the politics of urban land-use deci¬ 
sions . 
In light of the importance social ecologists have attached 
to groups and social values as determinants of land-use and the 
information this study is expected to generate on the subject, a 
William Form, "The Place of Social Structure in Determination 
of Land Use: Some Implications for a Theory of Urban Ecology," 




hypothesis is in order. The hypothesis which will constitute the 
basic theoretical premise of this study is based on two propositions. 
First, urban land-use decisions are manifestations of the values of 
the dominant groups in the urban community. Second, the group 
interest which dominate the formulation of urban land-use decisions 
and the value system which provides the modus-operandi for value 
formulation cause the negative impact of land-use decisions on low- 
cost housing. Therefore, the hypothesis asserts that the politics 
of urban land-use decisions has a negative impact on low-cost urban 
housing because those in need of such housing do not constitute a 
dominant group in urban society capable of influencing the authori¬ 
tative allocation of a value-housing. 
The hypothesis for this study is based on the assumption that 
politics as well as other factors has contributed to the housing 
shortage. The inability of low-income groups to influence land-use 
decisions made by elected officials and public agencies has sig¬ 
nificantly reduced the amount of low-cost housing available in 
Atlanta. The success of middle and upper-income groups in 
influencing zoning, urban renewal and other land-use decisions 
mitigates against the development of sufficient low-cost housing. 
CHAPTER III 
AN ANALYSIS OF THE IMPACT OF EXCLUSIONARY ZONING 
ON LOW-COST HOUSING IN METROPOLITAN ATLANTA 
Theories of urban land-use decisions suggest that politics 
contributes to the urban housing shortage. Having witnessed the 
failure of the federal government in solving the urban housing 
shortage, one must ask, how has local politics influenced efforts 
to alleviate the housing problem? Local government's ability to 
deal with the housing shortage is primarily a function of its 
utilization of land-use controls. The employment of zoning, growth 
policies, urban renewal and intensity of community attitudes de¬ 
termine how a local government will address its housing problems. 
As previously stated, recent migratory trends in metropolitan 
America indicate that the inner-cities of the United States are 
increasingly populated by blacks and other minorities while the 
suburbs are increasingly populated by white middle class Americans. 
Apparently, suburban communities by excluding standard low-cost 
housing contribute to housing shortages in central cities because 
blacks and other minorities are forced into the central cities in 
search of standard low-cost housing. 
Atlanta reflects the migratory patterns of metropolitan 
America. The bulk of the increase in the central city has been 
occasioned by an influx of black migrants while increases in the 
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suburban counties have resulted from immigration of predominantly 
white, middle-and upper-income families. 
Although land-use controls are the instruments through which 
exclusion is effected and the housing shortage exacerbated, at¬ 
titudes and values are the motivational factors encouraging ex¬ 
clusionary land-use controls. The migratory patterns evidenced in 
Atlanta and throughout the nation imply that land-use controls have 
been used to protect social values in urban communities. Realizing 
the protectionist and exclusionary potential of land-use controls, 
whites have been inclined to move to the suburbs and exclude those 
elements considered the cause of urban problems—low income resi¬ 
dents. Given the fact that most low-income people in cities such 
as Atlanta are black, exclusionary land-use controls are often 
motivated by racial as well as class prejudices. These race and 
class prejudices are motivating factors which help explain loca¬ 
tional phenomena. Therefore, the assumption that social values 
are crucial to location and that dominant groups have better access 
to authority structures appears empirically verifiable. 
Traditionally, land-use controls have been used to regulate 
growth and to protect social values in urban communities. The 
legal history of land-use controls in the United States demonstrates 
that the police power of States and the Federal governments right 
of eminent domain can be employed to regulate private property for 
the welfare of the community. Only in a few instances, however, 
have legal decisions broached the protectionist and exclusionary 
nature of land-use controls. The faulty legal equation allowing 
communities to protect the public welfare while excluding the 
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indigent, to this point, has not been declared unconstitutional by 
the Supreme Court. An examination of the legal foundations of land- 
use controls may shed some light on this dilemma. 
Legal Foundations of Land-Use Controls 
Zoning and Urban Renewal as determinants of land-use have been 
interpreted as constitutionally valid by the United States Supreme 
Court and the Georgia Courts. In addition to zoning and urban re¬ 
newal, several new land-use controls with exclusionary potential 
have come into use. The phenomena of controlled growth has been 
considered by courts outside of Georgia. However, the exclusionary 
potential of controlled growth devices warrants its inclusion in 
this discussion. 
Zoning has been ruled constitutional when it has been de¬ 
termined to be a valid exercise of the police power of the state 
to enhance the welfare of the community. However, the Supreme 
Court's interpretation of a state's use of police power is based 
on the facts of each case and not on the application of general 
propositions. Justice Holmes commented in 1905 that "whether a 
zoning ordinance is constitutional, in its application depends on 
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the facts proved. Consequently, the Supreme Court's rulings in 
zoning cases appear contradictory when in fact they are not. For 
example, in 1909 in the case Welch v. Swasey, 214 U. S. (1909), 
the court upheld a 1908 statute creating two building height 
districts. The court substantiated Boston, Massachusetts' authority 
to require lower building heights in residential areas than in 
59 
Chester J. Antiean, Modern Constitutional Law. Rochester, 
New Jersey: The Lawyers Cooperative Publishing Co., 1969, pp. 699- 
700. 
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commercial areas. The court concluded that building height regu¬ 
lation was not not an infringement on the plantiff's use of his 
property. However, in a similar case, Eubank v. Richmond, 226 U. S. 
137 (1912) , the Supreme Court ruled that a building line ordinance 
was unreasonable and not a just use of the police power of the 
state. The court maintained that the plaintiffs' neighbors could 
not regulate his use of property through a building line ordinance 
requiring his house to set back a certain footage from the street. 
The rulings in the two cases appeared contradictory in that 
each ordinance was designed to protect the community's welfare. 
However the courts found factual differences in the cases which 
resulted in converse decisions. The courts' rulings in these two 
cases clearly indicate that there is no general proposition used 
to decide zoning cases. 
In 1926 in the case Village of Euclid, Ohio v. Ambler Realty 
Co., 272 U. S. 367, the court approved a municipality's authority 
to create land-use zones or districts. However, the courts ap¬ 
proval of Euclidian zoning also endorsed exclusionary zoning be¬ 
cause a municipality could exclude certain land-uses in particular 
zones. Employing Euclidian zoning, neighboring suburban juris¬ 
dictions battled for "tax ratables," each selectively seeking 
high tax residents and excluding those people considered tax¬ 
consuming burdens. This exclusionary interpretation of the "general 
welfare" inevitably facilitated today's racial and economic segre¬ 
gation in urban areas. 
To date, the U. S. Supreme Court has not ruled on the const- 
tutionality of exclusionary zoning. The New Jersey Supreme Court 
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has been the only high court to consider the issue in the case 
Southern Burlington County N. A. A. C. P. v. Township of Mount 
Laurel, 119 N. J. 164 (1972). In this case the court ordered af¬ 
firmative municipal action to eliminate economic discrimination 
perpetrated by the municipal zoning ordinance.^ 
The delegation of state zoning power to municipalities also 
upheld in the Euclid case enhanced the political nature of zoning. 
In 1920, the Georgia Courts in Purvis v. City of Ocila, 149 Ga. 
771, 102 S. E. stated that the right to restrain the use of pri¬ 
vate property may be delegated by the state to municipal corpora¬ 
tions created by the state. 
The absence of a general proposition governing zoning laws, 
the delegation of state zoning authority to municipalities and 
the decision-making process of local zoning boards suggests that 
politics not law is the crucial factor governing the outcome of 
most land-use controversies related to zoning. When local zoning 
boards apply vague standards, i. e., protecting the community's 
welfare in deciding zoning controversies, often times their 
decisions are based on community values not law. Consequently, 
the will of the community which is politically determined in¬ 
fluences the resolution of zoning conflicts. 
In recent years, many suburban counties in the United States 
have experimented with a phenomenon called "controlled growth." 
Although "controlled growth" is motivated by a desire to limit 
urban sprawl and reduce the cost of capital improvements, it is 
^The Potomac Institute, Inc. Zoning "For the Living Welfare 
of People" The New Jersey Supreme Court Mount Laurel Decision 
Washington, D. C.: The Potomac Institute, pp. 45-46. 
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evident that "controlled growth" also performs an exclusionary func¬ 
tion. In different states throughout the country, court attitudes 
have been ambivalent. In some instances controlled growth has been 
accepted as a legitimate exercise of the police power and in others 
it has been rejected as exclusionary. 
The leading case on controlled growth is Golden v. Ramapo, 30 
N. Y. 2d, 359, 334 N. Y. S. 2d 138 (1972). In an attempt to reduce 
the negative impact of uncontrolled development, Ramapo instituted 
an eighteen year phased development plan which prevented the con¬ 
struction of any new housing before the installation of supporting 
facilities scheduled through the town's community improvement 
program. In spite of Ramapo's courting industrial development, 
the court approved the eighteen year phased development plan. The 
court did not deem exclusion a motivating factor in the Ramapo 
plan. 
Boulder, Colorado's controlled growth plan was struck down 
by the state supreme court. 
A developer successfully challenged the city's refusal 
to provide water and sewer connections to his land, 
which lies outside the city boundaries but closer than 
an IBM complex already receiving the same services.61 
Among places employing "controlled growth" devices, Fairfax 
County, Virginia has encountered the most difficulty. According to 
Alan Magazine, County Commissioner of Fairfax County: Fairfax 
County tried to limit the amount of growth metropolitan Washington 
had forced it to absorb. Fairfax County residents, Magazine stated, 
^Sylvia Lewis, "The Jury's Out on Controlled Growth" 
Planning, January, 1975, p. 8. 
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felt that the county was unable to continue absorbing 40 per cent 
of the metropolitan area's growth. Therefore, in January of 1974, 
Fairfax County passed an emergency 18-month ban on zoning and sub¬ 
divisions in the unincorporated portions of the county. Some 25 
developers and property owners filed suits protesting the mora- 
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toriums which were struck down last August. 
The only controlled growth case which the United States 
Supreme Court has been involved is presently undecided. Petaluma, 
California is now appealing an adverse decision on one of its 
"controlled growth" methods. According to Sylvia Lewis, 
In 1972, Petaluma imposed a quota of 500 building 
permits a year for five years. In spite of a 
provision to include low-cost housing, it was 
struck down last January (1974) in U. S. District 
Court in San Francisco as an infringement of 
citizens' rights to travel. That decision was 
stayed in August by U. S. Supreme Court Justice 
William 0. Douglas. In October the quota system 
went back into operation, pending the city's appeal. 
It is clear from the foregoing summary of zoning and "con¬ 
trolled growth" cases that the courts have been ambivalent in 
ruling on land-use controls and the public welfare. It is evident 
that police powers can be used to protect the public welfare; 
little clarity exist, however, on which public's welfare is to 
be protected. In the midst of such confusion politics has de¬ 
termined which public will be protected and whose welfare tops 
the agenda of priorities. Such being the case, those groups 
which have best access to authority have been dominant in the 
f) 9 
conference of Minority Public Administrators, First 
Annual Meeting Washington, D. C., March 9-11, 1975. 
r o 
^Sylvia Lewis, "The Jury's Out on Growth Control," 
Planning, January, 1975, p. 8. 
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politics of urban land-use decisions. The following section provides 
empirical data to support this assumption. 
Exclusionary Controls in Metropolitan Atlanta 
In light of the legal ambiguity concerning exclusionary land- 
use controls, most suburban communities have seen fit to utilize 
police powers to protect the welfare of the middle and upper- 
classes by excluding lower and moderate-income residents. For the 
most part, land-use controls in the Atlanta metropolitan area have 
facilitated the attempts of suburban communities to maintain econom¬ 
ically and racially homogenous enclaves. Zoning has been the primary 
weapon in suburban efforts to exclude the black and the poor. 
Nevertheless, the potential exclusionary impact of controlled growth 
techniques warrants study. 
The empirical referents which define exclusionary zoning 
within a community are the minimum square footage lot requirements 
and the minimum square footage floor space requirements for single 
family dwellings as well as the density stipulations for multi¬ 
family dwellings. The amount of land zoned for multi-family units 
is also some indication of a county's willingness to provide low- 
cost housing. The amount of low and moderate income housing 
available in a community is inversely proportional to the square 
footage requirements for housing in that community. The number of 
multi-family dwellings varies proportionally with density require¬ 
ments. The lower the density requirements, the fewer low and 
moderate income residents will reside in that community in signi¬ 
ficant numbers. Such relationships are due to the cost of land 
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and the impact of land cost on housing construction. The more land 
required to construct housing the higher the cost of the house which 
decreases the possibility of low-income residents' abilities to 
afford housing. 
Malcolm Jones, former Director of the Housing Resources 
Committee of the City of Atlanta, made an insightful statement to 
Samuel Spector during the latter's survey of zoning practices and 
their impact on the availability of low-cost housing. According 
to Jones, "the vast majority of non-white families reside in 
single or multi-family units with floor areas of less than 810 
square feet situated on a 7,500 square foot lot." Apparently, 
communities which are zoned for house and lot sizes equal to or 
greater than this are out of reach of most non-whites. Using 
Jones's footage of 810 square feet floor space and 7,500 square 
feet for lot^ requirements for housing units, one can determine 
whether or not the suburban counties of Atlanta are using zoning 
practices to exclude black and poor people. 
As previously stated, Atlanta is composed of five counties, 
Clayton, Cobb, DeKalb, Fulton, Gwinnett and the City of Atlanta. 
Exclusionary Zoning practices in Atlanta and three suburban 
counties will be evaluated by the following criteria: the minimum 
square footage requirements of lot area and floor area for single 
family dwellings, the density requirements for multi-family dwell¬ 
ings and the amount of land zoned for multi-family units. Un¬ 
fortunately, data for Clayton and Gwinnett Counties is not available 
^Samuel Spector, "The Constitutionality of Municipal and 
County Zoning in a Changing Urban Environment." (Ph.D. Dissertation 
Georgia State University, 1970), p. 75. 
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Neither of these counties has engaged in comprehensive land-use 
planning. Spot zoning has been the primary tool employed to guide 
development. Statements by officials of Clayton County reflect 
the county's attitude toward low-cost housing and will be pre¬ 
sented here. Data other than minimum square footage and density 
requirements suggest the position of Gwinnett County on low-cost 
housing. 
The first county to be measured by the above criteria is 
Cobb. The minimum floor area requirement for single-family 
detached housing in Cobb County is 1,150 square feet. The minimum 
lot area requirement is 15,000 square feet.^ Cobb County's floor 
area stipulation is 42 per cent greater than the Jones standard. 
It is important to note that these figures determine the size of 
the smallest single family detached house than can be constructed 
in the county. Out of 167,379 acres zoned for residential use, 
the county has zoned only 5,018 acres00 for multi-family use. 
In addition, the highest density permitted for multi-family 
dwellings is 12 units per acre.67 
The majority of substandard housing in non-white sections 
is located in the incorporated areas of Cobb County. Moreover, 
the unincorporated areas have the lowest density requirements for 
multi-family dwellings. These facts coupled with the county's 
minimum square footage requirements for single family dwellings 
65cobb County, Ga., Zoning Ordinance (1972), A-17. 
^These figures were obtained from the Cobb County Planning 
Department. 
6?Cobb County, Zoning Ordinance, A-17. 
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indicate that black and poor people are crowded into the incor¬ 
porated, urban part of the county which contains the majority of 
substandard housing. 
According to the latest census report, the black population 
of Cobb County decreased by 2.8 per cent between 1960 and 1970.^ 
Given the presence of Lockheed Aircraft Corporation, once Georgia's 
largest employer, the black population decrease can in part be 
attributed to insufficient low-and-moderate income housing in 
Cobb County for black and poor people. 
Clayton County, apparently, is not an attractive area for 
black residency. In 1970, the black population for the county 
was only 4.5 per cent^9 of the total. Moreover, the county 
experienced a 4.1 per cent decrease in the black population be¬ 
tween 1960 and 1970.70 Clayton County's black population is 
partially housed in the worse slum in the metropolitan area, 
Plunkett Town. The absence of decent low-cost housing and the 
existence of Plunkett Town have contributed to exodus of Clayton 
County's black population. 
Samuel Spector's study on housing in Metropolitan Atlanta 
facilitates an understanding of Clayton County's position on low- 
cost housing. Spector was told that 
Clayton County was unwilling to participate in any 
program for low-cost non-white housing, and that 
68 
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private developments would be acceptable if iso¬ 
lated or next to existing Negro areas. If such 
private developments are to be located near or 
in white residential areas, they would not receive 
approval for zoning. Zoning if possible would not 
be used to exclude such attempts to integrate white 
and non-white areas. 
Spector stated that the person giving the foregoing statement wished 
to remain anonymous. One has little difficulty in assessing Clayton 
County’s position on providing low-and-moderate income housing for 
black people. 
Gwinnett County is characterized by scattered and haphazard 
development because of the practice of issuing use permits to 
determine zoning regulations. The County has never had a "workable 
plan" for urban redevelopment. The absence of strict zoning codes 
and a workable plan indicates that Gwinnett County is making no 
attempt to provide low-cost housing for its less affluent citizens. 
A decrease in the black percentage of the total population from 
8 per cent in 1960 to 5.1 per cent in 1970 suggests that the 
county is doing little to provide low-and-moderate income housing. 
The remaining two counties to be analyzed are the largest in the 
metropolitan area. The City of Atlanta is located in both Fulton 
and DeKalb Counties. The first of these entities to be considered 
is DeKalb County because its zoning practices have a strong impact 
on the housing problem within the City of Atlanta. 
The smallest single family detached dwelling that is per¬ 
mitted in DeKalb County requires a floor area of 1,000 square 
feet and a lot area of 10,000 square feet. The minimum floor area 
^Spector, 
Zoning," p. 180. 
"The Constitutionality of Municipal and County 
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of DeKalb County is 23 per cent greater than the Jones' standard 
and the minimum lot area is 33 per cent greater than the Jones' 
standard. Out of 136,471 acres zoned for residential use, DeKalb 
County zoned only 10,003 acres for multi-family use. The maximum 
density for multi-family dwellings is 18 units per acre. 
Even though there has been an increase in DeKalb County's 
black population, it has not been accompanied by increased con¬ 
struction of low-and moderate income housing. Most of the blacks 
appear to have moved into houses vacated by whites. This assump¬ 
tion is based on the fact that the net decrease in DeKalb's white 
population was 5.2 per cent between 1960 and 1970 while the net 
increase in the black population was 5.1 per cent during the same 
time period. Furthermore, some census tracts within DeKalb County 
7p 
reflect similar patterns of white decrease and black increase. 
Most of the blacks in DeKalb are located in the Southern portion 
of the county and practically all of DeKalb's low-cost housing is 
located in the Southern, Atlanta, area of the county. It is evi¬ 
dent from this data that DeKalb has done little to meet the needs 
of its low-income residents and its failure to do so has worked 
an undo burden on the City of Atlanta. 
The unincorporated area of Fulton County has contributed 
little to the resolution of the housing problem in the Atlanta 
metropolitan region. Fulton County and Atlanta have a joint 
zoning board which reviews zoning applications. However, there 
is no evidence which suggests that unincorporated Fulton County 
72 
U. S. Department of Commerce, Bureau of the Census Popula¬ 
tion and Housing: 1960 and 1970 Census Tracts Final Report. 
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has zoned for sufficient low-cost housing. The floor area require¬ 
ment is 23 per cent greater than the Jones standard and the lot 
area requirement is 20 per cent greater. In addition, unincorporated 
Fulton County has done little to provide the kind of housing most 
often occupied by low-income families—multi-family dwellings. Out 
of 21,260 acres zoned for residential use, only 1,108 acres were 
zoned for multi-family use. Moreover, Fulton County has a density 
stipulation of 14 units per acre. Since Fulton is an urban county, 
land is expensive. Therefore, developers are unlikely to construct 
low-cost multi-family dwellings where density requirements only allow 
14 units per acre. 
When Atlanta is measured by the criteria set earlier in the 
study, it becomes apparent that Atlanta has been unable to provide 
sufficient housing for low-income residents. The City of Atlanta 
is the hub of the metropolitan region and higher land prices re¬ 
flect the importance of City land. Land, therefore, becomes a 
resource that must be efficiently utilized if the city's housing 
problem is to be eliminated. 
Working on the above assumption Malcolm Jones argues that 
Atlanta's minimum area requirements should be smaller than those 
of the suburbs, but suburban requirements must also be reduced to 
accommodate low-cost housing. Accordingly, Jones suggests that 
Atlanta's minimum lot size should be reduced from 7,500 square 
feet to 5,000 square feet and the minimum floor area should be 
reduced from 810 square feet to 720 square feet. Unless these 
changes are made, Jones concludes, sufficient low-cost housing is 
not feasible in Atlanta. The small size of houses constructed 
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under these criteria suggest a need for more land zoned for multi¬ 
family use. 
The majority of the dwellings in which black people live fall 
within the reduced square footage category suggested by Jones. 
Black residential areas are primarily zoned R-6, R-7, and A-l. A 
few areas inhabited by non-whites are zoned R-4, R-5 and R-3. (See 
Table 2) 
Perusal of Atlanta'a zoning classification suggests that too 
much land in the city is zoned for large lot residential use. For 
example, in 1966 the City's 1983 Land-use Plan indicated that 70 
per cent of the City's vacant land was zoned for single family 
residential use in classification R-l through R-5. Only 12 per 
cent of the vacant land is zoned A-L, A-l and A-2 which are the 
most common zonings for multi-family use. Such zoning patterns 
existed in spite of the fact that the city projected that by 
1983 most of its residents would be black families with incomes 
less than $5,000 per year. 
Presently, zoning classifications R-l through R-5 exclude 
families with annual incomes below $5,000. For example, Cascade 
in Southwest Atlanta carries single-family dwellings in categories 
R-3 and R-4. Collier Heights in Northwest Atlanta carries R-4 
and R-5. Buckhead in North Atlanta is zoned R-2 and R-3 for 
single-family dwellings and Druid Hills R-3 and R-4. None of 
these areas contain significant numbers of low-income residents. 
Therefore, if 70 per cent of the city's land is zoned R-l 
through R-5, by 1983, the majority of the residents will be hard 
put to find decent housing. 
TABLE 2 
ZONING CLASSIFICATIONS BY LOT AND FLOOR AREA REQUIREMENTS 





















































1,200 900 1,320 
R-4 9,000 
sq. ft. 
1,000 1,100 600 
R-5 7,500 810 9,000 600 
*R-6 9,000 1,000 600 600 1,100 
*R-7 5,000 450 450 
+A-L 18,000 18,000 3,000 2,400 1,800 1,400 
+A-1 2,700 2,700 2,100 1,800 
*Two Family Dwellings + Apartments 
Source: City of Atlanta Zoning Ordinance  
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Land-use data from the Atlanta metropolitan area suggests that 
the suburban counties motivated by race and class prejudices have 
deliberately excluded black and poor people. Consequently, Atlanta 
has been faced with the problem of housing the region's black and 
poor residents. Unfortunately, zoning practices within the city 
coupled with other aspects of land-use have made it impossible for 
the city to resolve its housing problems. 
Although large-lot zoning has been the primary tool employed 
by communities to exclude black and poor citizens, new exclusionary 
techniques are coming into use. When large-lot zoning is coupled 
with new exclusionary techniques, exclusionary barriers become 
7 *3 
enormous. In the Atlanta metropolitan area new land-use con¬ 
trols with exclusionary potential have not been employed on a 
massive scale but they have been utilized by some communities. 
The prominent innovations in land-use controls used in 
Atlanta are zoning and or building moratoria and Planned Unit 
Developments (PUD). Both techniques are designed to control 
growth and reduce urban sprawl. However, the use of these tech¬ 
niques by communities that employ large-lot zoning further reduce 
the availability of low-cost housing. Thusly, the exclusionary 
efforts of communities are reinforced as attempts are made to 
control growth and protect the environment. According to the 
Atlanta Regional Commission, 
Zoning and or building permit moratoria have been 
imposed within the Atlanta Region by the City of 
^Conference of Minority Public Administrators First Annual 
Meeting. "Land-Use Policies: New Exclusionary Techniques." 
March 9-11, Washington, D. C., 1975. 
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Atlanta with respect to the Peachtree Creek basin, 
by DeKalb County with respect to the Snapfinger 
drainage basin, and by Cobb County with respect 
to all multi-family development.74 
Apparently, there is some justification for the imposition of mora¬ 
toria in Atlanta and DeKalb County in the areas mentioned. However, 
the blanket imposition of moratoria on all multi-family development 
in Cobb County seems inexcusable. The only reason appears to be the 
prolific development of apartments. But the large-lot requirements 
coupled with inflation have priced many middle-income as well as 
lower income families out of Cobb's single-family housing market. 
Therefore, an increased demand for apartments is a natural function 
of supply and demand. Imposing the moratoria on multi-family con¬ 
struction becomes regressive because it further reduces the avail¬ 
ability of any housing for the most disadvantaged consumers in the 
housing market. 
Planned United Developments (PUD's) have been employed by 
several metropolitan Atalnta Communities to reduce the cost of 
capital improvement. PUD's are designed to provide well planned 
neighborhoods within an economical distance of existing public 
facilities. Most PUD's are not designed to accommodate the low- 
cost housing consumer. 
Three metropolitan Atlanta Communities have PUD provisions 
in their zoning regulations. In two counties, Cobb and DeKalb, 
PUD's are subject to the same exclusionary minimum square footage 
requirements as other housing.Although Fulton County pioneered 
^Atlanta Regional Commission. Analysis of Development 
Control Policies and Implementation Tools, p. 14. 
75Ibid., p. 12. 
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the development of PUD's in the Atlanta region,^ low-cost housing 
has not been included in the development. According to Fulton 
County's Zoning specialist, Fulton's zoning regulations regarding 
PUD's have no low-income housing requirements and none of the 
fifty-one areas zoned PUD's include provisions for low-cost housing. 
In summary, the suburban counties have zoned out low-income 
residents. By failing to absorb a fair share of low-cost housing, 
the suburban counties have placed at Atlanta's borders the burden 
of housing the poor and the black. In the remainder of this work, 
an analysis of the City of Atlanta's efforts at housing the poor 
will be made. Particular attention will be given to the impact 
of the politics of urban land-use decisions on Atlanta's housing 
initiatives. 
76 Letter, Paul Barge to Nathaniel Jackson, 17 March 1975. 
CHAPTER IV 
THE POLITICS OF URBAN RENEWAL: ATLANTA, GEORGIA 
A CASE STUDY 
Atlanta's major attempt to solve the low-cost housing shortage 
has been through the urban renewal program. The major objectives of 
Atlanta's urban renewal policy were to renew the Central Business 
District (CBD) and to provide sufficient housing for low-income 
residents. Politics determined which of these objectives would have 
priority and it also determined the results of urban renewal in 
Atlanta. Prior to a detailed analysis of urban renewal in Atlanta, 
some generalization on the politics of urban renewal may be in 
order. 
The politics of urban renewal has been conceptualized in a 
variety of ways. Most of the theories attempting to explain urban 
renewal politics deals with adoption, implementation and execution 
of urban renewal programs while little theoretical attention has 
been given to the community consensus and trade offs required to 
produce an equitable renewal program or one arrived at through 
community consensus. 
Banfield and Wilson, for example, theorize that a city's 
adoption of an urban renewal program or other public policies is 
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determined by the community's political ethos.^ A community with a 
public-regarding ethos will adopt an urban renewal program but a 
communty with a private-regarding ethos will not. 
The politcal ethos of a community, according to Banfield and 
Wilson, is determined by the proportion of native Americans (white 
Anglo-Saxon Protestants) in the population and the number of ethnic 
Americans in the population. A city dominated by WASP's who are 
middle and upper-class will have a public-regarding ethos. Banfield 
and Wilson characterize a city inclined to adopt programs which will 
benefit the total community such as urban renewal as public regarding. 
On the other hand, a city dominated by ethnic Americans of working 
class status is prone to implement public policies designed to 
represent special interest within the community. 
R. E. Wolfinger differs with Banfield and Wilson and questions 
their conclusions. According to Wolfinger, a duplication of 
Banfield and Wilson's study did not reveal a positive correlation 
between a city's failure to adopt an urban renewal program and the 
7 8 
size of its ethnic population. Regional differences, Wolfinger 
argues, account for differences in public regarding versus private 
regarding cities rather than the proportion of the population 
found to be ethnic. Moreover, Wolfinger suggests that "the ethos 
theory is irrelevant to the South where most municipal institutions 
^Edward Banfield and James Wilson, "Clevages in Urban Politics" 
in Politics in the Metropolis ed. Thomas Dye and Brett Hawkins 
(Columbus, Ohio: Charles Merrill Publishing Company, 1967), p. 50. 
7®R. E. Wolfinger, "Political Ethos and the Structure of City 
Government" American Political Science Review 60 (1966) 311. 
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seem to be corollaries of the region's preoccupation with excluding 
79 Negroes from political power." 
Another basic criticism of Banfield and Wilson's ethos theory 
is their interpretation of public-regarding. The authors assign 
this characteristic to middle and upper class WASP but fail to recog¬ 
nize that this class is capable of passing off private concerns as 
public interest. Since the middle and upper classes are more 
articulate and familiar with the machinery of American government, 
they are better able to use public policy to achieve private ob¬ 
jectives. This criticism appears especially valid considering that 
Banfield and Wilson place the origin of the public regarding ethos 
in the municipal reform movement. The municipal reform movement 
has been characterized by some historians as a camouflaged effort 
by the middle and upper class WASP to protect its interest by 
wrenching power from political machines controlled by working 
class ethnic Americans.Given this fact, one is forced to 
question the validity of the public regarding ethos. 
Similar to Banfield and Wilson, Amos Hawley's conceptualiza¬ 
tion addresses the implementation and execution of urban renewal 
programs. Hawley argues that the success of urban renewal programs 
Q I 
depends on the concentration of power within a city. Power is 
79Ibid., p. 325. 
^George E. Mowry, "The Urban Gentry on the Defensive" in 
The Progressive Era ed. Arthur Mann (New York: Holt Rinehard and 
Winston 1963), p. 35. 
^Amos Hawley, "Community Power Structure and Urban Renewal 
Success," The American Journal of Sociology 68 (July 1962-May 
1963) :422. 
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concentrated, according to Hawley, when the number of proprietors, 
managers and officials is low compared to the employed labor force. 
Power is disbursed when the MPO ratio is high compared to the em¬ 
ployed labor force. 
The author equates the speed of implementation and execution 
of an urban renewal program with success. Success is in no way re¬ 
lated to the amount of consensus and participation needed to pro¬ 
duce a successful urban renewal policy. 
Combining the concept MPO ratio with the idea of speed in 
implementation and execution, Hawley concludes that the amount of 
time required to implement and execute an urban renewal program 
is directly related to the number of managers, proprietors and 
officials involved in urban renewal policy formulation. The 
higher the MPO ratio of a city the more time required to imple¬ 
ment and execute the program. The lower the MPO ratio of a city 
the greater the likelihood that an urban renewal program will be 
quickly or successfully implemented and executed. 
Criticisms of Hawley's work tend to center on his methodo¬ 
logy and findings.82 Most of his critics, however, accept the 
contention that the speed of implementation and execution are 
tantamount to success in urban renewal. Aiken and Alford, for 
example, agree with Hawley's methodology but reject his findings 
Q O 
because of faulty conceptualization. They argue that the MPO 
®^A critical analysis of Hawley's Methodology is found in 
B. C. Straits, "Community Adoption and Implementation of Urban 
Renewal," American Journal of Sociology 71 (July 1965) 76. 
Aiken and R. Alford, "Community Structure and Innovation" 
in Comparative Community Politics, ed. Terry N. Clark (New York: 
Hoisted Press, Division John Wiley and Sons, 1974), p. 250. 
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ratio is not a true measure of power dispersion because it only ac¬ 
counts for the systemic dispersion of power. Elites outside the 
formal decision-making process are not considered. Since the latter 
may be powerful but few in number, the MPO ratio is not an accurate 
measure of power dispersion. Therefore, the MPO ratio may not ac¬ 
count for the speed with which an urban renewal program is imple¬ 
mented and executed. 
A more recent conceptualization of urban politics in general 
and urban renewal in particular suggests that the basic cleavage in 
urban communities centers on the distinction between revenue pro¬ 
ducers and service demanders.^ The obvious problem with such a 
conceptualization is that it is tautological. Revenue producers 
are service consumers. 
If one considers the major sources of municipal revenue, prop¬ 
erty tax, sales tax and user fees, it is clear that service consumers 
are revenue producers. All urban residents pay property taxes di¬ 
rectly or through rents. Sales taxes paid on food and other neces¬ 
sities are regressive. User fees for sanitation, water and sewage 
are paid directly or through rents by all urban residents. Only 
in the area of school taxes, does one note an imbalance in revenue 
produced to services consumed. But the imbalance in school revenue 
and services does not substantiate the assumption that a basic 
cleavage exist between revenue producers and service consumers 
since schools are financed by the property tax and most urban resi¬ 
dents pay some tax on property. Consequently, no real distinctions 
have been made which would prove conducive to analysis. However, 
^Clarence Stone, Economic Growth and Neighborhood Discontent 
(Chapel Hill: University of North Carolina Press, 1976). 
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there are distinctions between corporate taxpayers and residential 
taxpayers with benefits accruing to the former that are not received 
by the latter. The difficulty with this notion is that residential 
taxpayers do not realize that they subsidize corporate taxpayers 
who receive more service than they produce in revenue. Consequently, 
the tension between residential revenue producers and corporate ser¬ 
vice consumers politically is not manifested. 
As previously stated most of the theories presented here deal 
with adoption, implementation and execution of urban renewal programs. 
None of the theorists, except the last deal with consensus formation 
and participation in the formulation of urban renewal policies. This 
oversight may be due to the fact that urban renewal in many cities 
was initiated by small elite groups and the policies were developed 
without community consensus. 
The groups that initiated urban renewal in most cities were 
those with access to authority. A study on urban renewal politics 
in Atlanta may shed some light on how a group's access to authority 
determines its impact on urban renewal policies. 
Groups in urban renewal politics are characterized by several 
distinguishing characteristics. The groups which initiated urban 
renewal in most cities were composed of upper-calss professionals 
and the city's business elite primarily interested in renewal of 
CBD. This characterization was especially fitting for groups in 
85 
Atlanta and Boston. The other groups that participated in urban 
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Walter McQuade, "Urban Renewal in Boston" in Urban Renewal: 
The Record and The Controversy ed. James Q. Wilson (Cambridge, 
Massachusetts: The MIT Press, 1966), p. 259 and Kent Jennings, 
Community Influentials: The Elites of Atlanta (London: The Free 
Press of Glencoe, 1964), p. 142. 
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renewal politics were neighborhood groups who spoke for residents 
affected by the urban renewal process. But even these groups were 
differentiated by their ability to influence the urban renewal 
decision-making process. Although most of these groups were com¬ 
posed of working class individuals led by community politicians, 
some exercised more political clout over the urban renewal process 
than others. In Atlanta, the differences between the elite group 
and neighborhood groups and among the neighborhood groups de¬ 
termined the outcome of urban renewal. 
Focusing on the impact of urban renewal on low-cost housing, 
the roles of various groups can be delineated. However, the posi¬ 
tions of different groups in the urban renewal controversy has been 
conditioned by the legal basis of urban renewal as interpreted by 
the courts. Therefore, the court's posture on the acquisiton and 
utilization of urban renewal land will serve as a starting point for 
the analysis of urban renewal politics in Atlanta. A discussion of 
the legal foundations of urban renewal will be followed by an analy¬ 
sis of group participation in urban renewal politics in light of the 
different groups' access to authority which will be determined 
through case studies of several urban renewal projects. Basic changes 
in urban renewal politics will be documented by a study of Atlanta's 
most recent and successful urban renewal project. 
The Legal Foundation of Urban Renewal 
The legal basis for urban renewal resides in the government's 
power of eminent domain. While the legal basis is different from 
zoning, the intent of both as determinants of land-use is the same. 
Zoning is legal only when used to enhance the common welfare; the 
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exercise of eminent domain is legal only for "public use." The 
constitutionality of eminent domain was settled by the United 
States Supreme Court and considered valid in Georgia based on the 
High Court's interpretation. In 1883 and 1946 the Supreme Court 
ruled that "being an instrument of sovereignty, the right of 
O c 
eminent domain requires no constitutional recognition. 
The national prerogative of eminent domain was established 
in 1876. The court held that this prerogative of the national 
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government can neither be enlarged nor diminished by a state. 
Whenever lands in a state are needed for a public 
purpose, Congress may authorize that they be taken, 
either by proceedings in the courts of the state 
with its consent, or in proceedings of the courts 
of the United States without any consent or con¬ 
curring act of the state.88 
The legal test of eminent domain was determined by the defi¬ 
nition of "public use." In 1946, the court preferred to allow 
legislative discretion ta determine "public use." The extent to 
which private property shall be taken rests wholly in the legis¬ 
lative discretion. Whether the courts have power to review a 
determination of law makers that a particular use was public was 
left in doubt by the decision in United States et. T. V. A. V. 
Welch 327 U. S. 546 (1946). Speaking for the majority, Justice 
Black declared, "we think that it is the function of Congress to 
^United States v. Jones, 109 U. S. 531,518 (1883), U. S. 
v. Carmack, 329 U. S. 230,241 (1946) quoted in United States 
Constitution Annotated, Senate Document 39, 88th Congress 1st 
revision, p. 988. 
^Kohl y. United States, 91 U, S. 367,374 (1876) quoted in 
United States Code Annotated, p. 968. 
88Ibid. 
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89 decide what type of taking is for a public use.' 
Most state courts have upheld urban renewal as an exercise of 
the right of eminent domain and have been more specific in defining 
public use. The opinions have emphasized that the benefit to all 
the people, and not just a few, constituted a public purpose which 
could be effected by the power of taxation and eminent domain. 
The State of Georgia had refused any judicial review of urban 
renewal cases prior to 1961. The Georgia Court, which had apparently 
withdrawn entirely from participation in review of the urban renewal 
process, had previously invalidated renewal legislation, but a 1953 
constitutional amendment was subsequently adopted and new legislation 
enacted which the court upheld as valid. The Georgia Urban Renewal 
Law provides in part that 
A Municipality shall have the right to acquire 
by exercise of the power of eminent domain any 
real property which it may deem necessary for 
its purposes under this chapter after the adop¬ 
tion by it of a resolution declaring that the 
acquisition of the property described therein 
is necessary for such purpose.90 
The constitutionality of Georgia Code 69-1108(a) was upheld in 
the case Allen v. City Council of Augusta 215 Ga. 778, 113 S. E. 2d. 
621 (1960). The question in the case was whether or not the Augusta 
City Council's declaration of a black business district as a slum 
area was justification for an exercise of urban renewal powers in 
in the area. 
89 
Lewis H. Weinstein, "Judicial Review in Urban Renewal," 
Federal Bar Journal 21 (Summer, 1961) 320. 
90urban Redevelopment Law quoted in Georgia Code Annotated, 
69-1108(a). 
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The court held that it is not required that any 
evidence or proof be taken or considered re¬ 
garding the existence of a slum area, but simply 
that a resolution be adopted so finding. This 
could only mean that the officials concerned 
exercise their own judgement based upon what 
they know or believe and make their findings.91 
The court ruling against the plaintiff upheld the actions of the 
Augusta City Council as constitutional. 
The court also remarked that by an amendment to the constitu¬ 
tion (Georgia Law 1953, November and December Sessions of Georgia 
General Assembly, p. 538), which was ratified by a vote of the 
people, the historic constitutional protection of private property, 
except for public purposes was voluntarily surrendered by the 
people. The court concluded that it was without power to pro¬ 
tect such property as was done in cases involving the City of 
Atlanta and the City of Bainbridge. 
A most recent case involving urban renewal in the City of 
Atlanta indicated the variety of factors involved in urban renewal 
92 within the city. The case West v. Housing Authority, was a 
class suit brought by the plaintiff because the Housing Authority 
of the City of Atlanta was unable to meet the requirements of 
HUD's regulations for relocation of families displaced by urban 
renewal projects. The regulations provide in part: 
In order to meet the housing needs of those dis¬ 
placed, and to avoid deficits in low and-moderate 
cost housing supply, a community will be expected 
to:...b. prepare and implement a program to expand 
91 
Allen v. City Council of Augusta 215 Georgia 178, 113 
S. E. 2d. 621 (1960). 
92 Mildred West v. Housing Authority City of Atlanta Civil 
Action no. 13571. United States District Court for the Northern 
District of Georgia, Atlanta Division, 1970), p. 2. 
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the supply of housing for low-and-moderate income 
persons through federal, state and local aids, as 
well as private development on a scheduled basis... 
c. provide for replacement on a one to one basis, 
of all housing units to be removed from the supply 
during the next certification period by HUD during 
the next certification period by HUD assisted 
programs, where there is less than a three per 
cent vacancy rate in suitably sized, low-and- 
moderate-income standard housing in the community, 
to the extent necessary to achieve at least a three 
per cent vacancy rate.93 
In federal court, the city entered into an agreement designed to have 
the suit dismissed. The city agreed to exert every reasonable effort 
to create the needed housing as soon as possible. 
The court’s interpretation of urban renewal laws shaped the 
renewal process in several important ways and cast the scene upon 
which urban renewal politics was played. 
First, the court's interpretation of "public use" which actually 
meant taking by a public body allowed elite groups in urban communities 
to acquire land to meet its land-use objectives to the detriment of 
less influential groups. Secondly, the court's ruling created an 
environment which sanctioned municipal legislative councils as the 
final arbiters of the equity of the renewal process which added to 
the influence of the elite groups. Thirdly, the court's failure to 
make provisions for community consensus as a requisite for the 
adoption of urban renewal policies engendered hostility between 
elite and neighborhood groups. Consequently, the emergence of 
belated citizen participation resulted in conflict which threaten 
the implementation of renewal policies. Moreover, these factors 
enhanced elite group influence over the renewal process by 
93 Ibid., p. 3. 
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increasing the elite's access to authority. Urban renewal politics 
in Atlanta was played against the background set by the courts. 
Urban Renewal Politics in Atlanta 
The allocation of urban renewal resources in Atlanta was 
determined by the most influential groups in the community. Renewal 
priorities in the city were the same as the objectives of those 
groups which had greatest access to authority. Court decisions 
on urban renewal and the elitist structure of Atlanta politics made 
urban renewal policy the product of traditional forces which domi- 
94 nated all major policy areas. 
Historically, elite groups in Atlanta made most important 
political decisions and communicated these decisions to the Board 
of Aldermen.95 This elite group was drawn from leading bankers 
such as Mills B. Lane of Citizen and Southern Bank and businessmen 
such as Ivan Allen, former Chamber of Commerce president and later 
mayor. 
On the other hand, few other interest groups exercised signi¬ 
ficant influence in Atlanta until the mid sixties. Black input 
into decision making was minimal at best. Led by A. T. Walden of 
the Negro Voters League, blacks exercised some influence in may- 
oral elections. Policy formulation was primarily within the purview 
of the elite. In the mid 1960's community politics became an im¬ 
portant ingredient in policy formulation. At times, diverse interest 
94 
Kent Jennings, Community Influentials passim. 
95 
The Board of Aldermen was changed to the City Council by 
Atlanta's new City Charter. 
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of blacks and white liberals formed coalitions which were disrupted 
when issues such as low-cost housing and dispersal of public housing 
made their interest inimical. Generally, however, the ephemeral 
coalitions allowed the elite to dominate decision-making in impor¬ 
tant policy areas. Throughout most of the history of urban renewal 
in Atlanta, policy formulation was dominated by the elites. The 
nature of elite dominance in urban renewal can best be understood 
by studying the officials renewal process and the informal but 
actual way in which renewal resources were allocated. 
The Urban Renewal Process 
In Atlanta renewal policies were the culmination of inter¬ 
action between formal and informal powers. The formal powers were 
those groups and agencies invested with authority by legislation 
to participate in the urban renewal process. The formal powers 
in urban renewal in Atlanta included the Federal Government, the 
Atlanta Housing Authority (AHA) and the Board of Aldermen. The 
informal powers included the Citizens Advisory Council for Urban 
Renewal and the Project Area Committees (PAC). Although PAC's 
were later stipulated as mandatory by the Department of Housing 
and Urban Development, they could not negate the selection of an 
area as a Neighborhood Development Project. For this reason, 
PAC's were considered as informal forces for this study. The 
function of a PAC as discussed here dealt with its influence on 
For additional references on Atlanta Politics, see the 
following: Clarence Bacote, "The Negro in Atlanta Politics" 
Phylon (16 Winter 1955), 333 and Mack Jones, "Black Politics in 
Atlanta: Myth and Reality: 1972," mimeograph. 
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on land utilization within an area designated for urban re¬ 
newal . 
In accordance with the Housing Act of 1949, the City of 
Atlanta established the Atlanta Housing Authority as the Local 
Public Agency (LPA) responsible for the administration of the 
Urban Renewal Program. AHA was responsible for land acquisition, 
relocation and disposition for urban renewal activity. AHA 
purchased land which was sold at a reduced price to a private 
developer or non-profit sponsor. The Urban Renewal Department of 
AHA wrote the proposals for specific urban renewal areas that had 
been chosen by the Board of Aldermen and the proposals were sent 
to HUD for approval. 
The formal selection of an area for urban renewal was made 
by the Board of Aldermen based on recommendations made by the 
Planning Department of the City of Atlanta. The Planning Depart¬ 
ment studied the Housing Code data from the most recent census 
and according to the city's housing code identified areas which 
contained concentrations of blight. Blighted areas were those 
containing the following: 
(1) More than 50 per cent of the buildings must 
be structurally substandard to a degree 
requiring clearance as determined by the 
specific definition below. 
(2) More than 20 per cent of the buildings must 
be structurally substandard to a degree 
requiring clearing, and additional clearance 
in an amount bringing the total to more than 
50 per cent of the buildings, must be warranted 
to remove effectively such blighting influences 
as : 
(a) inadequate street layout. 
(b) incompatible uses or land-use relationships. 
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(c) overcrowding of huildings on the land. 
(d) excessive dwelling unit density. 
(e) obsolete buildings not suitable for 
improvement or conversion. 
(f) other identified hazards to health and 
safety, and to the general well-being of 
the community.96 
The names of areas designated as blighted according to the above 
criteria were sent to the Planning and Development Committee of 
the Board of Aldermen which then passed its recommendation on to 
the full Board of Aldermen. 
The designation of a neighborhood for urban renewal carried 
political implications because it involved the authoritative allo¬ 
cation of limited resources. A scarcity of funds dictated that some 
blighted neighborhoods would be designated immediately for urban 
renewal and other neighborhoods would continue to deteriorate un¬ 
til more funds became available; consequently, urban renewal 
became subject to politics and the politics of urban renewal 
determined which Neighborhood Development Program (NDP) would be 
approved and which would not. 
The Allocation of Urban Renewal Resources 
Generally, there were three ways by which neighborhoods were 
designated for urban renewal or rehabilitation. One way was for a 
neighborhood to approach the Board of Aldermen and ask to be desig¬ 
nated for urban renewal. Following this course of action, a group 
within a neighborhood could pressure its way into the urban renewal 
s. Department of Housing and Urban Development, Urban 
Renewal Department, Urban Renewal Handbook RHA 7207.1 Project 
Planning Selection and Treatment of Project Areas. Washington, 
D. C. : Government Printing Office., 1967), pp. 3-4. 
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process and become an informal power in renewal politics. A second 
way a neighborhood was designated for urban renewal was for the 
city of Atlanta to make the designation without being approached by 
a particular neighborhood. Finally, a neighborhood which had not been 
included or had been dropped as a NDP could through the insistence of 
some individuals or groups be designated for "interim assistance." 
An examination of four neighborhoods designated for urban re- 
rewal by the methods described above may provide some insights into 
renewal politics in Atlanta. The neighborhoods of West End, Plunkett 
Town, Vine City and Bedford Pine seem to typify the different methods 
by which the neighborhoods in Atlanta became urban renewal areas. 
The methods by which these neighborhoods became a part of the urban 
renewal program were legitimate, but the priority given to each area 
and the results of urban renewal in the areas suggests that the 
politics of urban renewal was determined by the access to authority 
enjoyed by the groups involved in renewal politics. 
The designation of West End as an urban renewal area was the 
culmination of an organized effort on the part of two organizations 
in the neighborhood. South West Atlanta, Incorporated which repre¬ 
sented the residents in the area while the West End Businessmen's 
Association represented the businesses' interest of the area. 
According to planners working in the area, both groups enjoyed the 
q 7 
unanimous support of the neighborhood. 
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William Kennedy, Planning Officer, Planning Department, 
City of Atlanta, Interview, Atlanta, Georgia, June 19, 1972. 
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The West End Renewal Area_ consists of 673.4 acres lying approx 
imately 1% miles southwest of Five Points. It is bounded by the 
Central of Georgia Railroad to the east, Donnelly Avenue to the 
northwest, with Westview Drive and the South property line of the 
Joel Chandler Homes to the north. The purpose of the project was 
given as largely rehabilitation of the area for residential and 
98 commercial use with supporting facilities. As of July 1975, the 
only works completed in the area were the commercial facilities of 
the West End Mall and rehabilitation of residential units to be 
resold to upper income families.^ 
The major objectives of urban rehabilitation in the West End 
neighborhood were the revitalization of business concerns and the 
construction of adequate housing. The primary justification for 
the West End Project appears to have been the assessment of the 
housing situation based on the 1960 census report. In 1960, por¬ 
tions of the West End neighborhood were located in Census tract forty 
two. Out of a total of 1,239 houses, 231 or 18.6 per cent were de¬ 
clared deteriorated and 320 or 25.8 per cent were declared dilapi¬ 
dated. One block within the West End contained as many as fifty-one 
dilapidated houses in 1960. In light of the West End's degenerate 
housing, how does one account for the rapid construction of commer¬ 
cial facilities and absence of new housing? 
98 
Budget and Research Division, Capitol Improvements 
Department of Finance Quarterly Report (Atlanta, Georgia: City 
of Atlanta 8. December 31, 1968), p. 53. 
QQ 
The West End Mall was completed in 1972 and currently some 
housing is being rehabilitated through urban renewal but the prices 
will start at $40,000 and go up. 
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Given the unanimous support which the West End Businessmen's 
Association and Southwest Atlanta, Incorporated, received in their 
efforts to secure urban rehabilitation for the West End, forces out¬ 
side the neighborhood were ultimately responsible for renewal 
priorities. The West End Businessmen's Association was a member of 
a city-wide consortium of businessmen, now known as Central Atlanta 
Progress, which favored renewal in the West End because it was sup¬ 
ported by the small business element within the consortium.-*-®® 
Consequently, the West End Businessmen's Association through its 
affiliation with the downtown business group had better access to 
the Board of Aldermen which was the ultimate official decision-maker 
in the renewal process. Political clout was not only responsible for 
renewal priorities within neighborhoods but also determined which 
neighborhoods were designated for renewal activity. Due to its 
better organization, West End was chosen over a more dilapidated 
neighborhood called Plunkett Town. 
One of the most deteriorated neighborhoods in the Greater 
Atlanta area in 1960 was Plunkett Town, located partially in 
Fulton and Clayton Counties. It is bounded on the north and east 
by the South Central of Georgia Railroad, on the west by Interstate 
Highway Seventy-five and on the south by the Fulton County line. The 
low flying aircraft which frequent the neighborhood en route to and 
from the airport make Plunkett Town unfit for human habitation. A 
few years ago some medical students from Emory University discovered 
several cases of hearing defects among the residents.-*-® 
lOOwilliam Kennedy, Planning Department. ■ 
101 Ibid. 
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In the early 1960's, some residents from Plunkett Town ap¬ 
proached the Board of Aldermen in much the same manner as the 
1 02 groups from West End. Unfortunately, the people from Plunkett 
Town were less organized than the body from the West End. Conse¬ 
quently, in the early sixties, Plunkett Town was not included among 
Atlanta's priority renewal areas. 
It may be informative to note briefly some of the areas which 
received precedent over Plunkett Town for urban renewal during the 
initiation of the program in Atlanta. There appear to be three time 
periods when groups of neighborhoods were designated for urban re¬ 
newal. The first period was around 1956. On February 2, 1956 the 
Butler Street area was designated for urban renewal. The project 
consisted of 83.8 acres on which no housing was to be constructed. 
One school was to be built and the remainder of the land was re¬ 
served for the construction of the Beaudry Ford Company, the 
Marriott Motel and other businesses. Also in 1956, the Rawson- 
Washington area was designated for urban renewal. Although housing 
units were later made a part of the project, it was originally des- 
103 
ignated solely for the construction of the Atlanta Stadium. A 
second period of urban renewal designation was 1963. Along with 
104 
West End, the Georgia Tech and Buttermilk Bottoms—North Avenue 
Projects were designated at this time. Only the West End Project 
102ibid. 
•^^Douglas Wendell, Urban Renewal Department, Interviewed 
Atlanta, Georgia 13 June 1972. 
^■^^Buttermilk-Bottoms North Avenue Renewal Projects contains 
the controversial Bedford Pine NDP to be discussed later. 
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involved housing and the latter project, Buttermilk Bottom, was 
to become the site of Atlanta's Civic Center. The time period 
1968 through 1969 constitutes a third period of urban renewal 
designation. At that time Plunkett Town was completely dropped as 
an NDP area due to a lack of funds. The manner in which Plunkett 
Town was regarded in comparison to other areas designated for re¬ 
newal suggests that politics placed Plunkett Town in a low priority 
in spite of the fact that the neighborhood's housing and location 
designated it as a top priority area of human need. On the other 
hand, those areas which received immediate concern, i. e. Butler 
Street and Rawson-Washington were of particular interest to the 
Downtown Business Consortium. 
Finally, however, the City of Atlanta addressed itself to Plunkett 
Town. On January 30, 1970, Collier Gladin, Planning Director of the 
City of Atlanta, stated that "Plunkett Town is extremely blighted. 
Nevertheless, Gladin explained, the Plunkett Tom Project had to be 
dropped from the Neighborhood Development Program due to Federal cut¬ 
backs. He said that interim assistance was intended to allow for 
cleaning up the area, providing for minor improvements, relocation, 
etc., that would be possible short of a Neighborhood Development 
Program. -*-^6 Plunkett Town was brought into urban renewal under the 
Interim Assistance Program at the urging of the Planning Department 
of the City of Atlanta.Urban renewal had been conducted in 
lO^Atlanta Board of Aldermen, Minutes of Meeting of the 
Development and Planning Committee, meeting of January 30, 1970. 
106Ibid. 
107william Kennedy, Planning Department. 
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Atlanta since 1958; yet, one of the most blighted neighborhoods in 
the city became a part of urban renewal in 1970 under a meagerly 
funded program called "Interim Assistance." Although some neighbor¬ 
hoods that desperately needed urban renewal were denied it, other 
areas that did not lobby for urban renewal were included and retained 
in the program. 
The latter statement is pertinent to Vine City which was in¬ 
cluded in the 1969 Neighborhood Development Program. The Vine City 
neighborhood is located approximately one-half mile west of the 
Central Business District of Atlanta and is separated from downtown 
by the railroad yards and deteriorated industrial and heavy com¬ 
mercial areas. The neighborhood is bounded on the north by Simpson 
Street, on the west by Griffin Street, on the south by Hunter Street 
and Morris Brown College, and on the east by Northside Drive. It is 
one of the older neighborhoods of the city and has always been oc¬ 
cupied primarily by blacks. Moreover, Vine City was only one of 
the stable black neighborhoods that was forced to accept urban 
renewal. 
Two other neighborhoods which had urban renewal forced upon 
them were the Nash-Rawson, present site of the Atlanta Stadium, 
and Buttermilk-Bottoms, the present site of the Atlanta Civic 
Center. In 1967, it was speculated that the city wanted the Vine 
City area for commercial purposes. The fate of the Buttermilk- 
Bottoms and Summerhill neighborhoods coupled with the proximity of 
Vine City to the CBD strengthened the possibility that the accusation 
was true. The fact that Vine City was given priority over Plunkett 
Town did raise questions about the city’s motives regarding Vine 
94 
City. The comparative difference in blight between Plunkett Town and 
Vine City clearly suggests that some factor other than need was respon¬ 
sible for the priorities given the two areas. 
According to members of the Vine City PAC, Ivan Allen, former 
Mayor of Atlanta, came to their neighborhood and actually revealed 
plans which showed the city's intentions for Vine City. The plans, 
reportedly, showed the extension of Atlanta's CBD into the Vine City 
neighborhood. The expressed purpose of the extension was to pro¬ 
vide land for the Omni International Complex which included Atlanta's 
new coliseum. Supposedly, the mayor was so frustrated by the neigh¬ 
borhood's negative reaction to the plans that he destroyed his copy 
of the plans in a meeting between himself and the PAC.-^8 This 
incident coupled with the fate of the Summerhill and Buttermilk- 
Bottoms neighborhoods suggest that the elite which selected urban 
renewal areas had little interest in the welfare of the Vine City 
neighborhood. 
Since urban renewal started in Atlanta in 1958, the meaning 
of citizen participation has changed. With the redefinition of 
citizen participation came a noticeable increase in the amount of 
low-and-moderate-income housing constructed on urban renewal land 
in Atlanta. Moreover, the redefinition of citizen participation 
1 Oft 
Documentation of the incident is difficult to get but the 
following sources may shed some light to it. See Herbert Laws who 
told this writer that as President of PAC he would explain the in¬ 
cident in a forthcoming book. 
Clarence Stone mentions but does not document the incident 
in Economic Growth and Neighborhood Discontent, Forthcoming 1975. 
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meant that groups previously excluded from renewal politics had gained 
some access to authority which allowed them to influence renewal 
decision-making. 
When urban renewal began in Atlanta in 1958, citizen partici¬ 
pation was a function of prominent civic-minded individuals. Later 
in the 1960's, HUD regulations called for more grass roots partici¬ 
pation in the urban renewal process. The shift in emphasis from 
blue-ribbon urban-renewal advisory groups did not eliminate the 
negative aspects of urban renewal politics; namely, elite designation 
of urban renewal areas, but it did produce a positive impact on the 
way land was used within renewal areas. 
To gain public support for urban renewal during the earlier 
years of the program, a Citizens Advisory Committee for Urban Renewal 
was established. The Citizens Advisory Committee was chaired by 
Cecil Alexander, a local architect. One of the more prominent mem¬ 
bers of the committee was the future Mayor Ivan Allen, Jr., Malcolm 
Jones, who had been appointed Director of Atlanta's Urban Renewal 
Department, suggested that the Citizens Advisory Committee be enlarged to 
109 
eighty-seven people. The purpose of enlarging the committee was 
to include more prestigious and influential people to facilitate the 
committee's ability to function effectively. 
During the next few years the committee functioned effectively 
by helping to provide through urban renewal the land needed for the 
Atlanta Stadium and Civic Center. The Committee also made it easier 
for Atlanta's Urban Renewal Program to contribute to the elimination 
Kent Jennings, Community Influentials, p. 142. 
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of more housing than had been constructed by urban renewal prior to 
1968. On January 16, 1970, the Citizens Advisory Committee for Urban 
Renewal was told that "the years 1968 and 1969 accounted for eighty 
per cent of all residential development on urban renewal land in the 
ten and one-half year history of the program in Atlanta.This was 
undoubtedly an impressive achievement but it also highlighted the fact 
that the Citizens Advisory Committee had done little to facilitate the 
development of low-cost housing prior to 1968. 
According to William Kennedy, interviewed during this study, 
the Citizens Advisory Committee was a positive force in urban re¬ 
newal prior to 1968. But no mention was mde of its impact on 
housing. Another person in the Atlanta Housing Authority who 
wished to remain anonymous said that the committee was actually 
defunct and had done little for the program in the housing area. 
In spite of the contradictory statements, no housing surveys or 
reports by the Citzens Advisory Committee were found during the 
course of this study. A survey of clippings on housing from the 
Atlanta Constitution at the public library revealed nothing signif¬ 
icant about the advisory committee other than appointments and 
resignations. It was learned that the name was changed to the 
Citizens Advisory Council for Urban Renewal. The relative insig¬ 
nificance of the Citizens Advisory Council in later years of the 
renewal program reflected redefinition of citizen’s participation. 
H^Howard Openshaw, "Urban Renewal Progress—1969: The Impact 
of Urban Renewal on Atlanta," Report to The Citizens Advisory Com¬ 
mittee for Urban Renewal, January 16, 1970, p. 3. 
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In the mid 1960’s there developed a great emphasis on grass¬ 
roots participation in many federally funded projects. HUD required 
that Neighborhood Development Programs for urban renewal include 
provisions for neighborhood citizen participation. Citizen partici¬ 
pation ceased to be the primary responsibility of prominent civic- 
minded individuals and it was broadened to include Project Area 
Committee (PAC). PAC's became responsible for representing neigh¬ 
borhoods in which urban renewal or rehabilitation was taking place. 
The inclusion of PAC's in the urban renewal process coupled 
with requirements on replacement housing for people displaced by 
urban renewal resulted in the construction of more housing on 
urban renewal land. During the years 1968 and 1969, twice as many 
dwellings were built than were destroyed on urban renewal land."^^ 
Not only did the PAC's contribute to urban renewal, they added a 
new dimension to politics in Atlanta. One of the strongest PAC's 
in Atlanta is found in Vine City. 
The Vine City PAC had a strong impact on redevelopment of the 
neighborhood through urban redevelopment. The PAC worked in con¬ 
junction with a housing consultant who was paid by the Atlanta 
Housing Authority. The goals of the PAC were not necessarily those 
which the housing consultants considered most technically feasible. 
For example, the Vine City PAC wanted to develop housing which was 
cooperatively owned by the neighborhood. According to Eric Hill 
Associates, the consultant, Vine City was more suited for public 




renewal programs of a type similar to the Vine City Program and with 
similar family characteristics would indicate that if the 932 tenant 
families to be displaced are to obtain decent, safe and sanitary 
housing at least 75 per cent, seven hundred families, will require 
some type of public housing or rent supplement. Nevertheless, 
the redevelopment plans on Vine City submitted to HUD called for 
substantial redevelopment through cooperatively owned housing. The 
Vine City PAC also succeeded in having a proposed rapid transit line 
relocated to better serve the neighborhood. In addition, the PAC 
insisted that Black contractors be used to do much of the redevelop¬ 
ment work in the area. 
Although urban renewal was forced on Vine City residents, the 
neighborhood PAC acquired some access to authority because of HUD 
regulations requiring neighborhood input into developmental plans 
which allowed the PAC to significantly influence.land-use within the 
NDP areas. The actions of the Vine City PAC reflected the impor¬ 
tance of the redefinition of citizen participation and were indica¬ 
tive of the impact that other PAC's would have within renewal areas. 
Following the lead of the Vine City PAC, the Bedford Pine PAC 
became embroiled in one of the most important and controversial 
land-use decisions in Atlanta's urban renewal history. 
In 1973, the Atlanta Housing Authority decided to dispose of 
seventy-eight acres of urban renewal land adjacent to and east of 
the CBD. The tract of land was regarded by developers as perhaps 
H^Eric Hill Associates, "A Report for Establishing Guidelines 
for Housing and Other Developments in Vine City," August, 1971. 
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the most valuable in urban America because of its size and location. 
Therefore, AHA's decision to sell the land created a great deal of 
interest among citizens, developers and planners. 
Bedford Pine residents advocating dispersal of low-cost housing 
viewed the land sale as an opportunity to create an economically and 
racially mixed neighborhood that would fill a need for low-cost 
housing without creating a low-income enclave destined to become a 
slum. 
On the other hand, developers saw an opportunity to create an 
intown neighborhood to draw middle and upper-income whites back to 
the inner city and reduce future white flight. 
Planners meantime, recognized a rare opportunity to construct 
a spacious and well planned mini-city that included ample open space 
and recreational facilities. The diversity of views regarding the 
best use of the renewal land created conflicts which provided a 
unique opportunity to study the politics of urban land-use decisions 
and its relationship to availability of low-cost housing. 
An analysis of the Bedford Pine land controversy revolved 
around three basic issues all of which involved the Bedford Pine 
PAC, one of the key actors in the dispute. The basic issues were 
the bidding procedure employed to dispose of the land, the inclusion 
of low-cost housing in the proposed plans and the degree of citi¬ 
zen's participation in the plan formulation. In addition to the 
Bedford Pine PAC, the other key actors were the Atlanta Housing 
Authority and Park Central Communities, Inc. (PCC), a subsidiary 
of Central Atlanta Progress (CAP) which is a reformulation of the 
downtown business consortium mentioned earlier. 
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The first major area of disagreement in the land dispute was 
the bidding procedure used to dispose of the renewal land in Bedford 
Pine. An agreement among AHA, the Bedford Pine PAC and the Board of 
Aldermen resulted in a complicated bidding formula for sale of the 
eight parcels of land. The agreement provided a three fold method 
113 
for bidding. First, a developer could submit an offer for only 
one of the eight parcels. Secondly, a package bid could be made 
with each of the eight parcels carrying a separate bid. Finally, 
the preferred bid would be the one for the entire tract even though 
the sum total of the package bid might be lowest. 
Controversy erupted when a Chattanooga developer, Franklin 
Haney submitted the lowest package bid on the separate parcels. 
Haney objected to the sale of the land to Park Central Communities, 
the lowest bidder on the entire tract of renewal land, and filed 
a suit against AHA. After Haney filed suit, an Atlanta newspaper 
reported that Haney had hired the former law firm of Mayor-elect 
114 
Maynard Jackson to handle his business affairs in Georgia and 
it was also reported that he had made small contributions to can¬ 
didates in Atlanta's recent municipal elections.Eventually, 
Haney withdrew his suit, reportedly, under pressure from Mayor 
Jackson. 
Following the Haney dispute, the Bedford Pine PAC decided 






16 October 1974. 
14 November 1974. 
Atlanta Constitution, 19 November 1974. 
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PCC and asked AHA to reject the bid and to request new plans to 
T 1 £ 
develop the Bedford Pine renewal area.110 In an attempt to prevent 
the sale of the land to PCC, the PAC requested that HUD require AHA 
to submit an environmental impact statement regarding the effect of 
developmental plans on the Bedford Pine neighborhood.*-^ Subse¬ 
quently, the environmental impact statement was presented and the 
PAC and PCC proceeded with negotiations to finalize the plans. 
The major area of disagreement between the PAC and PCC was 
the amount of low-income housing the Bedford Pine development 
would contain. PCC and especially its parent body CAP did not 
want any low-income housing in the proposed Bedford Pine develop¬ 
ment. According to Dan Sweat, executive director of CAP, the 
major purpose of the project was to lure middle and upper-class 
whites back to the City of Atlanta. Sweat maintained that the 
inclusion of low-cost housing would make the development less 
118 
attractive to the middle and upper classes. 
The Atlanta Housing Authority and the PAC recognized the 
desirability of attracting middle and upper-income groups to the 
project but they considered it more important to have housing 
available for low-income groups. Consequently, their initial 
demand for low-cost housing was 25 per cent of the available 
units. However, Ted Clark, president of Bedford Pine PAC stated 
that the PAC never expected to get 25 per cent of the units 
^•^Atlanta Constitution, 3 December 1974. 
^^Atlanta Constitution, 20 December 1974. 
1 1 O 
Interview with Dan Sweat, Central Atlanta Progress, Atlanta, 
Georgia, 5 March 1975. 
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designated for low-income residents and that the figure represented 
119 
an initial bargaining point. The final agreement on low-cost 
housing rested in the neighborhood of 300 units most of which would 
be subsidized. 
Another dispute over low-cost housing centered on the location 
of the subsidized units. The PAC wanted each subdivision within the 
Bedford Pine development to contain an economic mix of low-income, 
middle-income and upper-income housing. CAP insisted that banks 
would not fund the project if the PAC's economic mix formula were 
accepted. Although the PAC maintained that any other arrangement 
would create class enclaves within the project, it traded economic 
mix within sub-parcels for other features. 
Throughout the negotiations, CAP maintained that the Atlanta 
Housing Authority had given the PAC more power than was mandated 
in the HUD regulations and that the PAC was.acting unreasonably. 
There was, however, only one instance in which AHA threatened to 
ignore the PAC. During the dispute over the amount of low-cost 
housing included in the project, James Henley, director of redevelop¬ 
ment for the housing authority made the following statement: 
We are seeking to work with them /PAC/ and will 
respect their judgement. But if they say^ flat no 
/to reducing demand for low-cost housing/... there 
^Interview with Reverend Ted Clark, Bedford Pine Project, 
Area Committee, July 2, 1975. 
120interview with John Maderia, Architect Planner, Atlanta 
Housing Authority, 15 April 1975. 
121 Dan Sweat, 5 March 1975. 
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is the matter of determining whether they have been 
reasonable or not.^^ 
On the matter of unreasonableness, Ted Clark contented that the PAC 
123 applied pressure politics to accomplish its objectives.x 
At one point in the negotiations, Dan Sweat called on the 
mayor to facilitate the negotiations because of the PAC's rigidity 
on the housing question. According to Sweat, the developers put 
pressure on the mayor to coax the PAC into compromising. Moreover, 
the request was made to determine whether the mayor would do as much 
for the business community as he was supposedly doing for the black 
community. The PAC asserted that the mayor had little influence on 
their decision to reduce their demand for low-cost housing because 
that demand was simply a starting point in the negotiations. In 
addition, the PAC viewed the mayor's intervention in the negotiation 
as an attempt to bolster his faltering relations with the business 
community. 
The foregoing analysis suggests that the most crucial develop¬ 
ment in renewal politics in Atlanta was the advent of belated 
citizens participation in the renewal process. HUD regulations 
provided citizens affected by renewal an opportunity to influence 
land-use within renewal areas. In comparison with other PAC’s 
throughout the country, Atlanta's PAC's were considered relatively 
strong. For example, the Bedford Pine PAC was considered much 
stronger than PAC’s in Memphis and Oklahoma City although weaker than 
122 
Atlanta Inquirer, 14 September 1974. 
123 
Ted Clark, July 2, 1975. 
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PAC's in San Francisco and Yonkers, New York. However, since the 
time the comparisons were made, the information collected for this 
study suggests that the Bedford Pine PAC was able to increase its 
influence over land-use decisions within the Bedford Pine NDP. 
Nevertheless, the importance of citizens' participation in 
urban renewal should not be over emphasized because developments in 
two areas warrant caution. First, the amount of low-cost housing 
was increased but the increases did not meet the need. In the case 
of Bedford Pine, the three to five hundred proposed units of low-cost 
housing will do little to house displaced residents. As of 
January, 1972, 40 per cent of the Bedford Pine residents were living 
in U-Rescue Villa, a public housing project of 451 units on the 
125 
Bedford Pine site. These residents alone could fill the proposed 
units. But 60 per cent of the Bedford Pine relocatees left the 
126 
NDP. Nationally, renewal has displaced more residents than were 
provided for in renewal areas. In some cases little cleared land 
was used for housing. 
Secondly, in spite of achieving some access to authority in 
renewal politics, PAC's remained excluded from the process by which 
renewal areas were designated. Consequently, the initial decisions 
regarding the allocation of renewal resources were made without 
citizens input. In light of this situation, it is fair to con¬ 
clude that in Atlanta the important decisions governing the allo- 
■'■^Report of The National Urban League's Urban Renewal Demon¬ 
stration Project Toward Effective Citizens Participation in Urban 
Renewal (New York: National Urban League, Inc.), Chapter II. 
125lbid., p. 87. 
126 Ibid. 
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cation of renewal resources have been made by small groups of in¬ 
fluential who had access to authoritative structures. 
In the remainder of this study, an attempt will be made to 
measure access to authority using class as the distinguishing 
variable to determine which income groups appear to exercise the 
most influence on decisions regarding the allocation of housing 
resources. The findings should help clarify the nature of in¬ 
fluence in urban politics in general and urban land-use decisions 
in particular. 
CHAPTER V 
THE RELATIONSHIP BETWEEN CITIZEN'S ATTITUDES 
AND THE AVAILABILITY OF LOW-COST HOUSING 
Assumptions regarding differential access to authority by in¬ 
come groups in urban communities were tenuously substantiated by 
the inability of low-income citizens in Bedford Pine to significantly 
increase the amount of low-cost housing to be included in the Bedford 
Pine intown development. The upper-income group, Central Atlanta 
Progress, was clearly dominant in the decision-making process which 
produced the policy regarding the residential character of the 
Bedford Pine Project. 
However, this study has not considered the link which serves 
as a conduit for the upper-classes advantageous access to authority. 
At least two factors might be responsible for the dominance the 
upper-income group has in influencing land-use decisions. First, 
it is possible that elected officials, the source of authority, 
and upper-income groups share a common perspective on land-use. 
Secondly, the upper-income group might exhibit a higher level of 
efficacy, political activism, than lower-income groups which 
allows it to exert greater pressure on land-use decisions. 
This assumption regarding the linkage between upper-income 
groups and authoritative structures was empirically examined by 
comparing citizens and elected officials' attitudes on a particular 
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access by some indicators of efficacy. A research design designating 
construction of low-cost housing as the dependent variable and citi¬ 
zens' attitudes as the independent variable was used to examine the 
assumption. 
The understanding of at least three factors was considered 
important to establish a non-spurious correlation between the inde¬ 
pendent and dependent variables. Class, race and affect or influence 
of proximity to public housing were studied to determine their impact 
on the direction of citizens' attitudes toward the availability of 
low-cost housing. 
With the exception of Jewel Bellush's study on the politics 
of housing, the literature on citizens' attitudes was scarce and 
most relevant works in social science dealt with the definition of 
social classes and their composition. Definitions and conceptuali¬ 
zations of social classes ranged from Banfield's ideal types to the 
more useful suppositions of black social scientists. 
Banfield's definition of class is based on a vague notion, 
the time-horizon theory, which carries empirical referents not 
easily observed and spawns categories which are not mutually ex¬ 
clusive or easily identified. According to Banfield, "the time 
theory asserts that the traits constituting a culture or life style 
are best understood as resulting from a greater or lesser ability 
(or desire) to provide for the future."127 He hastens to add that 
his definition "refers to people who share 'a -distinct patterning 
of attitudes, values and modes of behavior,' not people of like 
127 
Edward C. Banfield, The Unheavenly City Revisited (Boston: 
Little Brown and Company, 1974), p. 56. 
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income, occupation, schooling or status." Unfortunately, his 
conceptual framework does little to explain how one earning $5,000 
per year possesses the material capability to invest heavily in 
the future. 
While Banfield's conceptualization may prove useful for an 
analysis of individual's perceptions of their class status, it 
does not facilitate politcal analysis because it does not shed 
light on power relationships among different social groups. 
Parkin's work, Class Inequality and Political Order, is better 
suited for political analysis. In the Marxian tradition, it 
considers the political significance of social stratification. 
Parkin suggests that wealth or control over the means of 
production is a distinguishing factor which places one in the 
dominant or subordinate class of a society, but he asserts that 
the values of the two classes may not differ because the dominant 
129 
group tends to socialize the subordinate group. Consequently, 
it is difficult to distinguish members of a particular class by 
studying their values as Banfield suggests and more observable 
indicators, i.e. occupation, income and their impact on attitudes 
are required for an empirical inquiry of the relationship between 
class and power. 
Although Parkins' conceptualization of class is more useful 





Frank Parkin, Class Inequality and Political Order (New 
Praeger Publishers, Inc., 1971), pp. 80-81. 
109 
of the United States which enhances the difficulty of studying class 
and power. 
Several black social scientists have addressed the difficulties 
inherent in the study of race and class in the United States. Most 
130 tend to agree on three important points. First, objective and 
subjective factors are important in determining class status among 
blacks. Objective indicators include occupation, income and educa¬ 
tion. These factors are considered important because they are 
observable and leave little room for alternative interpretation of 
class status. However, subjective factors, the second criterion, 
are important because they influence behavior. While Banfield notes 
the importance of one's perception of this status, his entire analysis 
is based on subjective factors which are difficult to measure or 
observe. 
The second point of agreement among black social scientists 
studying race and class is that quantitative distinctions in ob¬ 
jective standards are applicable for determining black and white 
middle to upper class status. Generally, black middle to upper 
class incomes are slightly lower than whites and the level of 
education is considered a more important indicator of class status 
among blacks than whites. 
Finally, some black social scientists suggest that class is 
not an important factor in shaping black political attitudes. Based 
on a study of class and political attitudes in Harlem, Charles 
Hamilton concluded that 
130 "The Black Middle Class" Ebony 28 (August 1973), p. 35. 
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Harlem's middle class cannot and does not see its 
political interest as antagonistic to the interest 
of the lower class—its primary clientele. Both 
classes rely heavily on the public sector for sus¬ 
tenance and development. Hence, both have the same 
interest in particular kinds of public policy outputs! 
He further concluded that the crucial variable in a public sector 
community is race and not class. 
One of the few studies relating race and class to the politics 
of housing was done by Jewel Bellush. The author found that race, 
class and the impact of proximity to public housing were important 
factors shaping citizen's attitudes on the location of low-cost 
housing. It was concluded that racial prejudices and the proximity 
of low-cost housing played important roles in determining citizens' 
attitudes, but the most salient factor was class. Citizens were 
found receptive to racially mixed neighborhoods while adamantly 
132 opposed to economic mixing. 
Given the studies reviewed thus far, it appears that a study 
of the relationship between the variables, citizens' attitudes 
toward low-cost housing and the availability of low-cost housing 
must consider the impact of race and class on the direction and 
magnitude of the relationship. In light of these imperatives, the 
following research design was used. 
A questionnaire was developed to elicit response regarding 
citizens and elected officials' attitudes toward and the avail¬ 
ability of low-cost housing to examine the extent to which politics 
131Ibid., p. 38. 
l^Jewel Bellush, "Housing: The Scattered Site Controversy" 
Race and Politics in New York City, Jewel Bellush and Stephen David 
(eds.) (New York: Praeger Publishers, 1971), p. 125. 
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may have been a factor in the Atlanta housing shortage. The ques¬ 
tionnaire administered to citizens asked three sets of questions. 
One set was designed to get responses on attitudes toward low-cost 
housing; the second set was concerned with the citizens' degree of 
efficacy and his contact with elected officials; the third set of 
questions dealt with class status reflected by income, occupation 
and education. The questionnaire administered to elected officials 
only considered attitudes toward the availability of low-cost 
housing in Atlanta. 
The citizen questionnaire was administered to four Atlanta 
neighborhoods stratified according to class, race and its prox¬ 
imity to public houisng. Based on the stratification the following 
neighborhoods were selected: First, Home-Park, a predominantly, 
white low-income neighborhood which was not situated near public 
housing. The second neighborhood selected was Lincoln Homes, a 
predominantly black low-income neighborhood which had vocally ob¬ 
jected to the construction of a public housing project in its 
vicinity. Thirdly, Ansley Park, a predominantly white upper- 
income neighborhood which vocally objected to the city's placing 
public housing in its immediate vicinity. Finally, Collier Heights, 
a predominantly black upper-income neighborhood which is not situ¬ 
ated near public housing. 
A description of the characteristics of the neighborhoods 
surveyed follows: (See Table 3) 
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TABLE 3 









Race 97.8 % 93.8% 98.8% 97.2% 
White Black White Black 
Income 
Mean $7,907 $4,795 $19,936 $13,070 
Median $7,346 $3,634 $14,446 $11,664 
Proximity X X 
Studying these neighborhoods' responses to the three sets of 
questions allowed the researcher to see if upper-income citizens' 
responses were more in tune with elected officials than were those 
of lower income citizens. They also provided an opportunity to 
control for the impact of race and proximity to public housing which 
might be important factors that influence attitudes toward the avail¬ 
ability of low-cost housing. 
A paring procedure was used to analyze the responses. In 
studying the impact of class, the black and white upper-income 
groups were placed together and the black and white low-income 
groups were placed together. When looking at the impact of race, 
the black upper-income group was placed with the black low-income 
group and the same was done with the white groups. In studying the 
impact of proximity to public housing, Lincoln Homes and Ansley Park, 
two neighborhoods which objected to the pressure of public housing, 
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were paired as were Home-Park and Collier Heights which did not 
register objections to the presence of public housing. These 
neighborhoods were not randomly selected because they were among 
the few that possessed the characteristics under study. For 
example, Ansley Park is the only white upper-class neighborhood 
situated near public housing. Collier Heights is one of two solid 
upper-class black neighborhoods in Atlanta. In addition, random¬ 
ness was not essential because no attempt was made to generalize 
to Atlanta's entire population. Therefore, twenty-five adults were 
interviewed in each of the four neighborhoods. The pairing pro¬ 
cedure described above resulted in 50 responses for each strata. 
Data Analysis Techniques 
The first set of scores analyzed were elected officials. 
Subsequently, citizens' scores were analyzed by race, class and 
proximity to public housing. Moreover, each set of citizens' 
scores were compared to elected officials. 
All scores were standardized by dividing them by the maximum 
possible score. The scores were computed from a Likert-type in¬ 
terview scheduled on a scale of one (1) to five (5). The high 
scores represent the most favorable response and the low scores 
represent the least favorable response. (See Table 4) 
Analysis of Scores 
Elected Officials. The study of elected officials' attitudes 
toward the availability of low-cost housing was based on a response 
of eighty-four per cent of Atlanta's City Council to a ten item 
questionnaire (See Appendix A). The Atlanta City Council is composed 
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TABLE 4 
TYPE OF CITIZEN 
Standard¬ 
ize 





















55 2 0 0 2 0 2 6.2 
57 6 4 4 6 4 6 6.2 
60 4 0 0 4 0 4 25.0 
62 10 6 10 6 12 4 6.2 
64 4 14 8 14 10 8 6.2 
66 12 14 16 6 10 16 
68 14 12 14 12 10 16 
71 16 18 14 22 16 18 6.2 
73 4 8 0 0 6 6 6.2 
75 6 12 10 10 12 6 6.2 
77 6 2 8 2 4 4 
80 4 4 2 6 2 6 
82 6 4 2 8 6 4 
84 0 2 0 2 2 0 
86 0 0 0 0 0 0 
88 4 0 2 0 4 0 
91 2 0 2 0 2 0 
100% 100% 100% 100% 100% 100% 100% 




of eighteen members and an independently elected council president. 
Twelve members were elected from districts and eight members including 
the president are elected at-large. There are presently nine blacks 
and nine whites on the council. 
The questionnaire on housing was designed to elicit responses 
which would place the council members in a conservative or liberal 
position regarding government responsibility for providing low- 
cost housing. The scores were divided into thirds with the middle 
third representing the center position on a continuum, the lower 
third representing the conservative position and the upper third 
representing the liberal position. Table 5 indicates that the 
upper limit for the middle third of scores was sixty and the lower 
limit was fifty-four. The lower third of the scores representing 
the conservative position ranged between thirty-two and fifty-two 
and the upper third representing the liberal position ranged 
between sixty-two and seventy-five. 
Analysis of Upper Income Citizens' Scores 
The upper income citizens' group was composed of the re¬ 
sponses from Anley Park and Collier Heights. Ansley Park is a 
predominantly white neighborhood in North Atlanta located in 
census tract twenty. It has a median income of $14,446 and a 
mean income of $19,936. In Ansley Park, blacks make up 1.2 
per cent of the population. Collier Heights is a predominantly 
black neighborhood in Northwest Atlanta located in census tract 
82.01. It has a median income of $11,664 and a mean income of 
$13,070. In Collier Heights whites constitute only 2.8 per cent 




















PER CENT OF ELECTED OFFICIALS IN EACH 
SCORING RANGE 
Table 6 shows that the middle third of the scores for upper 
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limit of sixty-six. The lower third of the scores representing the 
conservative end of the scale had a lower limit of fifty-five and 
and upper limit of sixty-four. The upper third of the scores 
representing the liberal end of the scale had an upper limit of 
eighty-four and a lower limit of seventy-five. 
A Comparison of Elected Officials' Scores 
and Upper Income Citizens 
Table 7 indicates that upper-income citizens and elected of¬ 
ficials were both grouped at the positive end of the scale on three 
out of seven items. Both groups had over 50 per cent of the re¬ 
spondents at the positive end of the scale on item one, city gover- 
ernment should help eliminate slum housing; four, working class 
people destroy good housing; and sic, elected officials do not 
need public sentiment to act on major housing programs. But 50 
per cent of each group responded negatively to three out of seven 
items. Namely, item three, some people just want to live in slum 
housing; five, city government can do little to provide working 
class housing and seven, government helps upper-income more than 
low-income people to get good housing. Only on item two, working 
class people are responsible for providing their own housing, were 
the two groups at odds with 56 per cent of the elected officials 
responding positively and only 24 per cent of the citizens re¬ 
sponding positively. 
Analysis of Low-Income Citizens' Scores 
The low-income group was composed of responses from Home-Park 
and Lincoln Homes. Home-Park is a predominantly white neighborhood 
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TABLE 7 
COMPARATIVE ANALYSIS OF UPPER-INCOME CITIZENS' 
ATTITUDES WITH ELECTED OFFICIALS TOWARD 
THE AVAILABILITY OF LOW-COST HOUSING 
1. Atlanta's City Government should help to eliminate slum 
housing in Atlanta. 
2. The main responsibility for providing housing for working 
class people belongs to working class people themselves. 
3. Some people just want to live in slum housing. 
4. City Government should not provide housing for working class 
people because working class people destroy good housing. 
5. City Government's hands are tied when it comes to providing 
housing for working class people in Atlanta. 
6. Government officials need to get public sentiment before 
acting on.major city housing programs such as Model Cities, 
public housing, etc. 
7. The government does more to help middle and upper-income 
people get good housing than it does to help working class 
people get good housing. 
Question 













1 25 0 0 6 75 94 
2 31 66 12 10 56 24 
3 31 30 12 6 56 34 
4 24 8 6 12 69 80 
5 37 50 19 22 43 28 
6 6 10 12 6 81 84 
7 50 30 25 36 25 34 
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in North Atlanta located in census tract six. It has a median in¬ 
come of $7,907. Blacks compose 2.2 per cent of Home-Park. Lincoln 
Homes is a predominantly black neighborhood in Northwest Atlanta, 
it is located in census tract 86.02. It has a median income of 
$3,634 and a mean income of $4,795. Whites comprise 6.2 per cent 
of the population. 
The middle range of scores for the low-income group as shown 
in Table 8 had an upper limit of sixty-one and a lower limit of 
sixty-eight. The lower third of the scores representing the con¬ 
servative end of the scale had an upper limit of sixty-six and a 
lower limit of fifty-seven. The upper-third of the scores re¬ 
presenting the liberal end of the scale had an upper limit of 
ninety-one and a lower limit of seventy-five. 
Comparison of Elected Officials and 
Low-income Citizens' Scores 
An analysis of Table 9 reveals some difference between 
elected officials and low-income citizens. On item two, working 
class people are responsible for providing their own housing and 
item seven, the government helps upper-income groups more than 
low-income groups to get good housing, elected officials and 
low-income citizens were at opposite ends of the scale. The 
elected officials responded positively to item two and low- 
income citizens responded negatively. On items one, city govern¬ 
ment should help to eliminate slum housing, four, working class 
people destroy good housing and six, government officials need 
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COMPARATIVE ANALYSIS OF WORKING CLASS CITIZENS 
AND ELECTED OFFICIALS'ATTITUDES 
TOWARD LOW-COST HOUSING 
1. Atlanta's City Government should help to eliminate slum 
housing in Atlanta. 
2. The main responsibility for providing housing for working 
class people belongs to working class people themselves. 
3. Some people just want to live in slum housing. 
4. City Government should not provide housing for working class 
people because working class people destroy good housing. 
5. City Government's hands are tied when it comes to providing 
housing for working class people in Atlanta. 
6. Government officials need to get public sentiment before 
acting on major city housing programs such as Model Cities, 
public housing, etc. 
7. The government does more to help upper-income people get 
good housing than it does to help working class people 
get good housing. 














1 25 4 0 2 75 94 
2 31 64 12 12 56 24 
3 31 40 12 12 56 48 
4 24 14 6 16 69 70 
5 37 52 19 18 43 30 
6 6 8 12 8 81 84 
7 50 14 25 26 25 60 
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responded positively. No significant agreement or differences were 
indicated on items three, some people just want to live in slum 
housing, and five, city government can do little to provide housing 
for working class people. 
Analysis of White Citizens' Attitudes 
The white citizens group was a combination of responses from 
Ansley Park and Home-Park. The middle range of white citizens' 
scores as shown in Table 10 had a lower limit of sixty-eight and 
an upper limit of seventy-one. The lower third of the scores 
representing the conservative end of the scale had a lower limit 
of fifty-seven and an upper limit of sixty-six. The upper third 
of the scores had an upper limit of ninety-one and a lower limit 
of seventy-five. 
A Comparison of Elected Officials 
and White Citizens' Scores 
An analysis of items in Table 11 reveals significant agreement 
between elected officials and white citizens. Both groups were 
found at the positive ends of the scale on the following five items: 
one, city government should help to eliminate slum housing in 
Atlanta, three, some people just want to live in slum housing, 
four, government should not provide housing for working class people 
because they destroy good housing, five, city government can do 
little to provide working class housing and six, government of¬ 
ficials do not need to get public sentiment before acting on major 
housing programs. However, on item two, working class people 





















PERCENTAGE OF WHITE CITIZENS 
IN EACH SCORING RANGE 
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TABLE 11 
COMPARATIVE ANALYSIS OF WHITE CITIZENS 
AND ELECTED OFFICIALS' ATTITUDES 
ON LOW-COST HOUSING 
1. Atlanta's City Government should help eliminate slum 
housing in Atlanta. 
2. The main responsibility for providing housing for working 
class people belongs to working class people themselves. 
3. Some people just want to live in slum housing. 
4. City Government should not provide housing for working class 
people because working class people destroy good housing. 
5. City Government's hands are tied when it comes to providing 
housing for working class people in Atlanta. 
6. Government officials need to get public sentiment before 
acting on.major city housing programs such as Model Cities, 
public housing, etc. 
7. The government does more to help middle and upper-income 
people get good housing than it does to help working class 
people get good housing. 













1 25 4 0 4 75 92 
2 25 70 12 10 56 20 
3 25 20 12 12 56 68 
4 24 12 6 14 69 74 
5 37 6 19 6 43 88 
6 6 6 12 6 81 88 
7 50 26 25 38 25 36 
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positively and citizens responded negatively. Item seven, the 
government does more to help upper income people get good housing 
than it does working class people found citizens responding posi¬ 
tively and elected officials responding negatively. 
An Analysis of Black Citizens' Scores 
The black citizens group was composed of scores from Collier 
Heights and Lincoln Homes. The middle range of scores shown in 
Table 12 had an upper limit of seventy-one and a lower limit of 
sixty-six. The lower third of the scores representing the con¬ 
servative end of the scale had an upper limit of sixty-four and 
a lower limit of fifty-five. The upper third of the scores repre¬ 
senting the liberal end of the scale had an upper limit of ninety- 
one and a lower limit of seventy-three. 
A Comparison of Black Citizens and Elected Officials 
A comparative analysis of items in Table 13 reveals an am¬ 
biguous relationship between the two groups. On items two, working 
class people should provide their own housing, three, some people 
just want to live in slum housing and seven, the government does 
more to help upper-class people than working class people to get 
good housing, black citizens and elected officials were at opposite 
ends of the scale. But on items one, city government should help 
to eliminate slum housing, four, city government should not provide 
housing for working class people and six, government officials 
need to get public sentiment before acting on major housing pro¬ 
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TABLE 13 
COMPARATIVE ANALYSIS OF ELECTED OFFICIALS 
AND BLACK CITIZENS' ATTITUDES ON 
LOW-COST HOUSING 
1. Atlanta's Ctiy Government should help to eliminate slum 
housing in Atlanta. 
2. The main responsibility for providing housing for working 
class people belongs to working class people themselves. 
3. Some people just want to live in slum housing. 
4. City Government should not provide housing for working class' 
people because.working class people destroy good housing. 
5. City Government's hands are tied when it comes to providing 
housing for working class people in Atlanta. 
6. Government officials need to get public sentiment before 
acting on major city housing programs such as Model Cities, 
public housing, etc. 
7. The government does more to help middle and upper-income 
people get good housing than it does to help working class 
people get good housing. 
Question 













1 25 0 0 4 75 96 
2 25 60 12 12 56 28 
3 25 50 12 6 56 44 
4 24 10 6 14 69 76 
5 37 19 43 32 
6 6 12 12 8 81 80 
7 50 50 25 24 25 58 
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item five, city government can do little to eliminate slum housing, 
black citizens responded negatively with no clear direction revealed 
for elected officials. 
A Comparison of Attitudes of Elected 
Officials and Citizens in Terms of 
Proximity to Public Housing on Comparable Items 
This area of analysis was considered important because prox¬ 
imity to public housing might have some bearing on citizens' 
attitudes toward low-cost housing. In order to study the impact 
of public housing on citizens' attitudes, the scores of Ansley 
Park and Lincoln Homes, two neighborhoods that vocally opposed 
public housing, were combined. The scores of Collier Heights and 
Home Park were combined to determine if citizens not affected by 
public housing had similar scores. Each group's scores were 
compared to elected officials' scores. 
Analysis of Citizens' Scores 
Affected By Public Housing 
In 1974 the Atlanta Housing Authority (AHA) purchased a 
small apartment complex near Ansley Park with plans to convert it 
to public housing. The Ansley Park Civic Association vocally ob¬ 
jected to AHA's plans for the apartments. On May 9, 1974, the 
Atlanta Constitution reported that 
Over the quiet but persistent opposition of some 
wealthy neighbors, a public housing project for 
low-income blacks and whites is under way in 
Ansley Park, one of Atlanta's most fashionable 
sections...Lester Persells (executive director 
of AHA) said that during two meetings last month, 
civic association representatives objected to the 
transfer of the apartments from private to public 
130 
ownership and complained that the tenants might 
have more children than the area could accommo¬ 
date .133 
In 1967, the Atlanta Board of Aldermen considered low-income 
housing proposals. Two of the proposed housing projects were in 
predominantly black low-income neighborhoods. One was the Browntown 
Road Housing Project Proposal. The proposal suggested that 510 
units of multi-family housing be constructed in the northwestern 
section of the city. This area is bordered by a housing project, 
Perry Homes, on one side and Lincoln Homes, low-income single¬ 
family units on the other side. The main source of opposition was 
the lack of community facilities to support additional housing. 
According to the Atlanta Constitution, 
"City planners, Peter Labrie and Tom Bane, met 
about eight residents at the Northwest-Perry 
Homes Economic Neighborhood Center Monday morning 
to outline possible solutions to sewer, schools, 
parks, traffic and transportation and unemploy¬ 
ment problem."134 
Analysis of Scores of Citizens 
Affected by Public Housing 
The middle third of the scores shown in Table 14 had an upper 
limit of seventy-three and a lower limit of sixty-eight. The lower 
third of the scores representing the conservative end of the scale 
had a lower limit of fifty-five and an upper limit of sixty-six. 
l^Beau Cutts, 'Ansley Park Bucking Public Housing," Atlanta 
Constitution, 9 May 1974, p. 22-A. 
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The upper third of the scores representing the liberal end of the 
scale had a lower limit of seventy-five and an upper limit of 
ninety-one. 
Comparison of Attitudes of Citizens Affected 
by Public Housing with Elected Officials 
An analysis of the items in Table 15 reveals that citizens and 
elected officials had different responses to two significant items. 
Item two, the main responsibility for providing housing for working 
class people belongs to working class people themselves, elicited 
positive responses from elected officials while over 50 per cent of 
the citizens responded negatively. Item three, some people just 
want to live in slum housing, elicited the same response as item 
two. Both groups responded positively to item one, city government 
should help to eliminate slum housing and item four, city government 
should not provide housing for working class people. With less than 
50 per cent of either group responding positively or negatively, no 
significant agreement or disagreement was noted for item five, city 
government can do little to provide working class housing, item six, 
government officials do not need public sentiment before acting on 
major housing programs and item seven, government helps upper- 
income groups with housing more than lower-income groups. 
Analysis of Citizens' Scores 
Unaffected by Public Housing 
The scores of citizens from Collier Heights and Home-Park were 
combined to form this group. The middle third of the scores shown 
in Table 16 had a lower limit of sixty-eight and an upper limit of 
133 
TABLE 15 
COMPARISON OF ELECTED OFFICIALS AND RESPONSES 
OF CITIZENS AFFECTED BY PUBLIC HOUSING 
ON LOW-COST HOUSING 
1. Atlanta's City Government should help to eliminate slum 
housing in Atlanta. 
2. The main responsibility for providing housing for working 
class people belongs to working class people themselves. 
3. Some people just want to live in slum housing. 
4. City Government should not provide housing for working class 
people because working class people destroy good housing. 
5. City Government's hands are tied when it comes to providing 
housing for working class people in Atlanta. 
6. Government officials need to get public sentiment before 
acting on major city housing programs such as Model Cities, 
public housing, etc. 
7. The government does more to help middle and upper-income 
people get good housing than it does to help working class 
people get good housing. 














1 25 0 0 6 75 94 
2 31 64 12 6 56 28 
3 31 16 12 40 56 44 
4 24 6 6 18 69 76 
5 37 48 19 24 43 28 
6 6 6 12 6 81 88 





















PERCENTAGE OF CITIZENS UNAFFECTED BY 
PUBLIC HOUSING IN EACH SCORING 
RANGE 
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seventy-one. The lower third of the scores representing the con¬ 
servative end of the scale had a lower limit of fifty-five and an 
upper limit of sixty-four. The upper third of the scores repre¬ 
senting the liberal end of the scale had a lower limit of seventy- 
one and an upper limit of eighty-two. 
A Comparison of Citizens Unaffected by 
Public Housing with Elected Officials 
A study of the items in Table 17 shows that on two items the 
groups were at opposite ends of the scale. Elected officials were 
grouped at the positive end of the scale and citizens at the nega¬ 
tive end on item two, working class people should provide their 
own housing. Elected Officials responded negatively and citizens 
positively on item six, government helps upper-income people more 
than lower-income people to get good housing. Both groups re¬ 
sponded positively to items one, city government should help 
eliminate slum housing, item three, some people just want to live 
in slum housing and four, city government should not provide 
housing for working class people. Citizens responded negatively 
with no clear direction indicated for elected officials on item 
two, working class people should provide their own housing, five, 
city government can do little to eliminate slum housing, six, 
government officials do not need to get public sentiment before 
acting on major housing programs, and seven, government does more 




A COMPARISON OF CITIZENS' ATTITUDES UNAFFECTED 
BY PUBLIC HOUSING WITH ELECTED OFFICIALS 
ATTITUDES ON LOW-COST HOUSING 
1. Atlanta's City Government should help to eliminate slum 
housing in Atlanta. 
2. The main responsibility for providing housing for working 
class people belongs to working class people themselves. 
3. Some people just want to live in slum housing. 
4. City Government should not provide housing for working class 
people because working class people destroy good housing. 
5. City Government's hands are tied when it comes to providing 
housing for working class people in Atlanta. 
6. Government officials need to get public sentiment before 
acting on major city housing programs such as Model Cities, 
public housing, etc. 
7. The government does more to help middle and upper-income 
people get good housing than it does to help working class 
people get good housing. 














1 25 25 0 12 75 56 
2 31 64 12 16 56 20 
3 31 28 12 22 56 50 
4 24 16 6 10 69 74 
5 37 54 16 8 43 30 
6 6 12 12 8 81 80 
7 50 38 25 10 25 52 
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A Comparison of Citizens' Attitudes 
by Class and Race 
An analysis of items in Table 18, percentage distribution of 
citizens' attitudes on low-cost housing, reveals a significant 
level of agreement among the income and racial groups. In Table 18 
item one, city government should help eliminate slum housing, there 
IOC 
was a one point difference between the means of the citizens. 
The combined citizens, composed of all citizens' scores considered 
important for this area of analysis, had the lowest mean (x) for 
item one and black citizens the highest. The percentage distri¬ 
bution on item one indicated that all groups of citizens responded 
positively to that item. On item two, working class people should 
provide their own housing, the difference among the means was three- 
tenths (.3) but the combined citizens' group responded negatively 
and other citizens' groups responded positively. On item three, 
some people just want to live in slum housing, the difference in 
the mean scores was four-tenths (.4) with the combined citizens 
responding positively and the other citizens' groups responding 
negatively. A mean difference of three-tenths (.3) was found for 
item four, city government should not provide housing for working 
class people, but all of the groups responded positively. On 
items five, city government can do little to provide low-cost 
housing, and six, government officials do not need to get public 
sentiment before acting on major housing programs, the mean 
1 
Mean difference was derived by subtracting the lowest mean 
(x) for any group from the highest mean for any group. 
TABLE 18 
COMPARISON OF CITIZENS' ATTITUDES TOWARD LOW-COST HOUSING BY INCOME AND RACE 
1. Atlanta's City Government should help to eliminate slum housing in Atlanta. 
2. The main responsibility for providing housing for working class people belongs to 
working class people themselves. 
3. Some people just want to live in slum housing. 
4. City Government should not provide housing for working class people because working 
class people destroy good housing. 
5. City Government's hands are tied when it comes to providing housing for working class 
people in Atlanta. 
6. Government officials need to get public sentiment before acting on major city housing 
programs such as Model Cities, public housing, etc. 
7. The government does more to help middle and upper-income people get good housing than 
it does to help working class people get good housing. 
Question 

































1 0 6 94 4.2 4 2 94 4.1 4 4 92 4.1 25 0 75 4.3 35 9 56 3.3 
2 66 10 24 2.6 64 12 24 2.7 70 10 20 2.4 60 12 28 2.9 22 31 47 2.6 
3 30 6 64 3.7 40 12 48 3.9 20 12 68 3.7 50 6 44 3.0 64 11 24 2.6 
4 8 12 80 4.0 14 16 70 3.7 12 14 74 3.8 10 14 76 3.8 4 4 92 4.0 
5 50 22 28 2.8 52 18 30 2,7 20 12 68 2.8 54 14 32 2.7 51 20 29 2.8 
6 10 6 84 3.9 8 8 84 3.9 6 6 88 4.0 12 8 80 3.8 11 15 74 3.9 
7 30 36 34 3.1 14 26 60 3.6 26 38 36 3.1 18 24 58 3.5 22 31 47 3.3 
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difference was one-tenth (.1) and all of the groups responded 
positively. Item seven, government does more to help upper- 
income people than low-income people to get housing carried a 
mean difference of five-tenths (.5) with combined citizens, 
upper-income citizens and whites responding negatively and low- 
income and blacks citizens responding positively. 
An Analysis of Levels of Efficacy 
The second set of questions on the citizens' questionnaire 
was designed to elicit responses on levels of efficacy and con¬ 
tact with elected officials. (See Appendix D.) An analysis of 
the items in Appendix D revealed no significant difference 
between blacks and whites. However, a comparison between low- 
income and upper-income citizens revealed significant differences. 
On item one from Appendix D, have you talked to your council¬ 
man face to face at a social gathering or political event, 30 per 
cent of the whites responded positively and only 14 per cent of 
the blacks responded positively. On item two, have you given 
money to a person running for a city government office in the 
last five years and item three, have you worked in a campaign of 
a person running for office in the last five years, blacks and 
whites gave similar responses. Twenty-six per cent of each 
group responded affirmatively on item two and less than 16 per 
cent responded affirmatively on item three. On item four, do 
you think your councilman would help you and your neighbors 
solve a problem, there was a fairly even response between the 
black and white citizens. Seventy-eight per cent of the black 
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and sixty-six per cent of the white said yes. On the final item, 
do you see your councilman when he is not campaigning for office, 
26 per cent of the blacks responded in the affirmative, but only 
18 per cent of the whites gave the same response. 
An analysis of the responses by income groups revealed 
greater differences in efficacy than the analysis by race. On 
item one, have you talked to your councilman face to face at a 
social gathering or political event, 30 per cent of the high 
income group responded positively but only 14 per cent of the 
low-income group gave the same response. Item two, have you 
given money to a person running for office in the last five years, 
42 per cent of the high-income group responded positively and 
10 per cent of the low-income group responded positively. On 
item three, have you worked in the political campaign of a person 
running for office in the last five years, 26 per cent of the 
high-income group responded positively, but only 4 per cent of 
the low-income group responded positively. On item four, do you 
think your city councilman would help you and your neighbors 
solve a problem, 36 per cent of each group responded positively. 
On the final item, do you see your councilman when he is not 
campaigning for office, 28 per cent of the high-income group 
and 16 per cent of the low-income group responded affirmatively. 
When measured for levels of efficacy, the high-income group 
scored consistently higher than the low-income group. 
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Findings 
The purpose of this chapter was to determine if the upper- 
income groups greater access to authority exhibited in zoning and 
urban renewal decisions was based on the groups' shared perceptions 
with elected officials and its higher level of efficacy. The data 
as interpreted through the research design revealed that shared 
perceptions and higher levels of efficacy were not the upper- 
income groups' link to authority. The findings are based on the 
fact that when citizens were stratified by income only in two 
areas were major differences found in their attitudes as they 
related to the attitudes of elected officials, the source of 
formal authoritative decisions on low-cost housing, the dependent 
variable. This finding suggests that the basic assumption has 
some validity but the contradicting data forces one to question 
whether the higher income groups greater access is based on shared 
perceptions. However, the data did support the contention that 
higher income groups have higher levels of efficacy. But the general 
acceptance of the latter proposition in political science as being 
responsible for the upper classes' influence in politics adds 
little to our understanding of the peculiarities of the politics 
of urban land-use decisions. 
Comparison of Elected Officials' 
Attitudes with Citizens' Group 
The most significant patterns of agreement and disagreement 
between elected officials and citizens were noted when the latter 
group was stratified by race. White citizens and elected officials 
142 
were in agreement on over 50 per cent of the items in Appendix C, 
but on the two most polarizing items they disagreed. The sharpest 
differences were found between elected officials' responses and 
those of black citizens. But caution should be used in inter¬ 
preting the disagreement because both groups agreed on three of 
the seven items in Appendix C. 
Am ambiguous relationship was revealed when elected officials 
were compared to citizens when the latter were stratified by prox¬ 
imity to public housing. When citizens affected by public housing 
were compared to elected officials, the groups were found to be 
responding positively to two items. They were in complete dis¬ 
agreement on two items with no significant differences or simi¬ 
larities recorded for other items. There was more agreement 
between citizens unaffected by public housing and elected officials 
than between the latter and citizens affected by public housing. 
However, the negative responses of citizens unaffected were similar 
to those of citizens affected which suggested that citizens' prox¬ 
imity to public housing was not a significant influence on citizens' 
attitudes toward low-cost housing. 
A comparison of the mean scores of citizens' responses to the 
items in Appendix C revealed no significant differences among the 
attitudes of racial and income groups. 
In regards to efficacy, the major difference was between 
low-income groups with the latter enjoying the highest degree of 
efficacy and contact with elected officials. No significant 
differences in levels of efficacy were revealed between black and 
whites. Although the high-income group revealed the highest 
143 
degree of efficacy, no group had more than a 50 per cent positive 
response to any item in Appendix D indicating a fairly low level 
of efficacy for the group of citizens surveyed. 
CHAPTER VI 
SUMMARY AND CONCLUSIONS 
The total population of metropolitan areas continue to grow 
but the growth of urban areas within the metropolis has slowed even 
though the black population of central cities has increased. As 
the black population has increased, whites have left central cities 
in large numbers accounting for the general decrease in central 
city populations. 
Black concentration within central cities has resulted in 
larger numbers of blacks elected to public office, but it has also 
aggravated the problem that black elected officials encounter. 
One of the most serious problems confronting central cities is the 
shortage of low-cost housing which has directly resulted from the 
concentration of blacks within the urban core. Although several 
factors, e.g. land-cost, federal policies and consumer preferences 
contribute to the housing problem, the influence exercised by 
upper-income groups on land-use decisions is also a contributing 
factor. 
A study of the politics of zoning and urban renewal in 
Atlanta, Georgia has clearly revealed that upper-income groups 
are capable of influencing the outcome of land-use policies in 
a particular direction which accommodates their values and ob¬ 
jectives. Moreover, the study has indicated that the values and 
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objectives of the upper-income groups are injurious to the needs of 
low-income housing consumers. However, the study has failed to 
clearly identify the mechanisms which facilitate the upper-income 
groups greater access to authority and focuses its influence over 
land-use decisions. These findings were based on the relationship 
between the data and the hypothesis. 
The hypothesis asserted that the politics of urban land-use 
decisions has a negative impact on low-cost housing because those 
in need of such housing do not constitute an influential group in 
urban society capable of determining the authoritative allocation 
of housing resources. 
Suburban zoning ordinance were found to be exclusionary 
mechanisms motivated by racial and class prejudices. The 
suburban counties in metropolitan Atlanta have succeeded in 
maintaining the racial and class purity of their communities. 
Through large lot zoning and low-density requirements for multi¬ 
family housing, Atlanta’s surrounding counties have prevented 
the construction of low-cost housing. 
These exclusionary techniques have forced low-income subur¬ 
ban residents to remain in substandard housing near the urban core 
of their communities or leave the suburbs for better housing and 
jobs in Atlanta or other central cities. 
Unfortunately, the city of Atlanta has not been able to 
meet sufficiently the housing needs of its low-income residents. 
An inquiry into land-use patterns in Atlanta revealed that only 
small portions of land were available for low-cost housing. These 
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land-use patterns exist even though large numbers of low-income 
citizens are expected to live in Atlanta in the immediate future. 
Several visits to the City's Bureau of Planning failed to uncover 
any plans to change current land-use patterns to meet the city's 
growing need for low-cost housing. 
Increasing the availability of low-cost housing was one of 
the major objectives of Atlanta's urban renewal program. However, 
the initial urban renewal policies formulated in Atlanta reflected 
the interest of the upper-class groups which dominated policy 
formulation. The result was the destruction rather than the 
construction of more low-cost housing during the first nine and 
one half years of the urban renewal program. Much of the de¬ 
struction of low-cost housing through urban renewal resulted 
from the construction of Atlanta's stadium, civic center and other 
facilities desired by the upper-class group which controlled urban 
renewal policy formulation. 
An examination of four Atlanta neighborhoods revealed that 
the priority given to each neighborhood and the results of urban 
renewal in each area were determined by politics and the most 
influential groups in the politics of urban renewal were those 
which enjoyed the greatest access to authority. 
It was evident that the increase in the amount of low-cost 
housing provided through the urban renewal program and the im¬ 
provement in low-income groups' access to authority resulted from 
changes mandated by HUD regulations. 
However, improved access did not catapult low-income groups 
into a position of dominance in the urban renewal policy formulation 
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process. The upper-income groups continued to enjoy a position of 
dominance in the formulation of renewal policy. Upper-class domi¬ 
nance manifested itself in the Bedford-Pine renewal area where the 
Project Area Committee was unable to have sufficient amounts of low- 
cost housing included in the Bedford-Pine intown development. 
Even though upper-class dominance was evident in zoning and 
urban renewal policy formulation, an attitudinal analysis of elected 
officials and citizens on low-cost housing and citizens' levels of 
efficacy failed to reveal the basis for upper-class dominance. 
Despite the negative findings of the attitudinal analysis, the 
weight of the data on zoning and urban renewal warrant an acceptance 
of the hypothesis. 
The similarity in attitudes toward low-cost housing between 
low-income and upper income groups is attributable to at least 
two factors. First, the attitudes of upper income groups tend to 
set the cultural mode in which most members of society including 
low-income groups tend to develop values and not distinguish their 
need for housing from the upper income groups may be due to the 
upper income group's values which have filtered down to those at 
136 the bottom of the socio-economic ladder. 
The presence of large numbers of black elected officials in 
Atlanta's city government may be a seccnd factor which attributes 
to the similarity in attitudes between low income citizens on 
low-cost housing. Many low-income black residents of Atlanta 
1 
For a discussion of this phenomena see Frank Parkin, 
Class Inequality and Political Order. 
148 
have accepted the presence of blacks in city government as an in¬ 
dication that most of the black community's problems will be solved 
by black elected officials. 
It was interesting to note, however, that the sharpest 
differences between a particular citizens group and elected of¬ 
ficials was that found between elected officials and black citi¬ 
zens. This finding coupled with the differences between elected 
offials and low-income citizens suggests that an increase in 
Atlanta's low-income black population might result in friction 
between elected officials and low-income citizens over the housing 
issue. 
Policy Recommendations for Attacking 
the Urban Housing Shortage 
The factor contributing most to the housing shortage is the 
exclusionary tactics of suburban communities. One of the simplest 
attacks on exclusion is opposing tactics, inclusionary land-use 
practices. Inclusionary land-use practices include zoning-in 
low cost housing, land banking and regional housing allocation 
plans. All of these programs are designed to increase the amount 
of low cost housing available in particular urban communities as 
well as entire metropolitan regions. 
Starting at the local level, cities can attempt to meet the 
housing needs of low-income residents by increasing the amount of 
private and subsidized housing for low-income people. As revealed 
by a study of Atlanta, inordinate amounts of land are zoned for 
single-family housing when the critical need exist for multi-family 
housing. Therefore one of the first steps the city should take 
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is to increase the amount of land available for multi-family low- 
cost housing. However, the city must be cautious with this ap¬ 
proach because pre-zoning small amounts of land for multi-family 
low-cost housing will raise the price of raw land and create 
developmental pressures for its higher or more profitable uses. 
Pre-zoning such land for agricultural or recreational uses might 
preserve the low-cost of the land as long as the city maintains 
its commitment to use the land for multi-family low-cost housing. 
One should remember that human values and commitment can preserve 
particular land-use patterns as demonstrated by the Beacon Hill 
incident. 
Exclusionary practices have also been affected by minimum 
lot sizes and floor area requirements. Minimum floor areas appear 
to have the most severe impact in this regard. Therefore, a 
statewide standard legislating the minimum floor area required 
for decent human habitation would help regulate the minimum cost 
of a house rather than having this minimum determined by various 
zoning ordinances. State legislative action in this area should 
be introduced to test the possibility for its passage. If suburban- 
urban coalitions exist in the Georgia General Assembly some trade 
offs and compromise on this issue might be possible. 
This argument might be tied to the needs to (1) increase new 
housing starts to spur the states' economy and help bring the state 
out of the recession and (2) the need to reduce housing cost and 
provide housing for more housing consumers not simply black housing 
consumers. 
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A third aspect of inclusionary zoning involves the adoption 
of a policy statement by the Atlanta City Council to encourage the 
development of low-cost housing. The legal adoption of such a 
policy statement would be the first step in the City's housing 
assistance plan notifying HUD and local developers of the City's 
commitment to low-cost housing. 
The City of Atlanta could also increase the amount of land 
available for low-cost housing by instituting a land-banking pro¬ 
gram. Land-banking involves public acquisition of undeveloped 
land which is set aside for future development needs. Land¬ 
banking occurs in two forms—one general the other specific. In 
a general land-banking program a public entity acquires land and 
holds it for any future developmental need. Under a specific 
land-banking program land is acquired for some specific purpose. 
To date, there is no data avaiable in the United States on the 
success of land-banking. 
The final solution to be mentioned here is a regional solu¬ 
tion to metropolitan Atlanta's housing shortage. A regional 
housing allocation plan would provide for equitable disbursal of 
low-cost housing throughout metropolitan Atlanta. The housing 
allocation plan would be developed by the Atlanta Regional 
Commission in consultation with the City of Atlanta and five 
suburban counties. Various formulas could be developed to allo¬ 
cate low-cost housing according to each locality's need. The 
heart of the plan is a "fair-share" disbursal of low-cost housing. 
ARC would use its A-95 review power to insure that each 
locality's application for money under the housing assistance 
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plan, instituted under the 1974 Community Development Act, contained 
provisions for sufficient low-cost subsidized housing. The obvious 
difficulty which the housing assistance plan presents is that locali¬ 
ties cannot be forced to submit applications for money to supply 
low-cost housing. 
Unfortunately, the difficulty with all of these recommendations 
is that they require community support. To implement inclusionary 
zoning several powerful community factions, e.g. housing developers, 
homeowners, and local financial institutions must actively support 
the city's commitment to provide land for low-cost housing. Land 
banking in particular would require a great deal of community sup¬ 
port because many of the city's vital interests would view it as a 
threat. 
Nevertheless, the black political strength in Atlanta makes 
these programs possible. One of the findings of this study was that 
a sharper difference in opinion existed among black citizens and 
elected officials than other citizen groups. Although the findings 
of this study cannot be generalized to the entire city, it is 
possible that blacks might be able to force the city to revise land- 
use policies in directions conducive to providing sufficient land 
for low-cost housing. Moreover, the possibility of a coalition 
between blacks and white liberal neighborhood groups with an 
interest in comprehensive planning could produce progressive land- 
use policies in the City of Atlanta. 
Suggestions for Further Study 
Future studies of the politics of urban land-use decisions 
should have three major objectives. First, they should attempt to 
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provide a sound theoretical basis for understanding the interaction 
between housing phenomena and other land-use phenomena, i. e. 
transportation and public utility land-use. This would not only 
improve our understanding of the inter-relationship among these phe¬ 
nomena but such inquiry would also provide a better guide for com¬ 
prehensive land-use planning. 
Secondly, there is a need to gain behavioral insights into 
the politics of land-use decisions. Given the racial and class 
complexities related to the construction and location of low-cost 
housing, a sound understanding of prejudices and attitudes must 
precede the formulation of political strategies to confront the 
housing shortage. William Form suggestions for studying land-use 
decisions might be helpful in this regard. He suggested that 
specific groups should be studied to determine their impact on 
land-use decisions. Among the groups mentioned were public utili¬ 
ties, homeowners and local governments. To minimize the cost of 
this undertaking, a series of seminars sponsored by a local uni¬ 
versity might bring these various groups together to dicusss land- 
use and housing problems. 
The growing concern over the need and location of low-cost 
housing, the increasing concern for comprehensive planning to 
manage the urban environment and the politically sensitive nature 
of these concerns, clearly suggest that political scientists must 
devote more attention to land-use decisions. 
The major factors prohibiting the progressive use of land to 
meet human needs are political. They are motivated by group in¬ 
terest and values directed at influencing the allocation of an 
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increasingly scarce resources. Therefore, students of the urban 
scene must participate in and encourage study of land-use phe¬ 
nomena. In addition we must encourage political activity around 
these issues if black and poor residents are to benefit from a 




ELECTED OFFICIAL'S ATTITUDE TOWARD LCW-COST HOUSING 
1. In-town developments such as the Bedford Pine Project will not 
reduce the amount of low-cost housing available within the city 
of Atlanta. 
  Strongly Agree 
 Agree 
  Don't Know 
 Strongly Disagree 
  Disagree 
2. The city of Atlanta should support in-town development. 
  Strongly Agree 
 Agree 
  Don't Know 
 Strongly Disagree 
  Disagree 
3. As an elected official of the city of Atlanta there is little 
that you can do about slum housing in Atlanta. 
  Strongly Agree 
 Agree 
  Don't Know 
 Strongly Disagree 
  Disagree 
4. Elected officials rather than private contractors should make 
important decisions about housing in the city of Atlanta. 
  Strongly Agree 
 Agree 
  Don't Know 
 Strongly Disagree 
  Disagree 
5. The main responsibility for providing housing for working class 
people belongs to working class people themselves. 
  Strongly Agree 
 Agree 
  Don't Know 
 Strongly Disagree 




6. Some people just want to live in slum housing? 
  Strongly Agree 
 Agree 
  Don't Know 
 Strongly Disagree 
  Disagree 
7. City government should not provide housing for working class 
people because working class people destroy good housing. 
  Strongly Agree 
 Agree 
  Don11 Know 
 Strongly Disagree 
  Disagree 
8. City government's hands are tied when it comes to supplying 
low-cost housing in Atlanta. 
  Strongly Agree 
 Agree 
  Don't Know 
 Strongly Disagree 
  Disagree 
9. The City's elected officials as representatives of the people 
do not need to get the public's sentiment before acting on 
major city housing programs such as Model Cities, public 
housing, etc. 
  Strongly Agree 
 Agree 
  Don't Know 
 Strongly Disagree 
  Disagree 
10o City government does more to help provide middle and upper 
income housing than it does to help provide low-cost housing. 
  Strongly Agree 
 Agree 
  Don't Know 
 Strongly Disagree 
  Disagree 
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APPENDIX B 
CITIZEN'S ATTITUDE TOWARD LOW-COST HOUSING 
Neighborhood  
Census Tract No.  
Street Name and No. 
My name is . I am a student at Clark 
College. We are doing a survey on Citizen's Attitude Toward Low- 
Cost Housing in Atlanta. We are talking to people in several 
neighborhoods in Atlanta and would appreciate being able to talk to 
you for about ten (10) minutes to get your opinion on low-cost 
housing in Atlanta. Your replies will be kept in strictest con¬ 
fidence. Following each question or statement there will be read 
to you a list of responses from which you may choose. 
1. City Government's hands are tied when it comes to supplying 
housing for working class people in Atlanta. 
  Strongly Agree 
 Agree 
  Don't Know 
 Disagree 
  Strongly Disagree 
2. Should Government officials rather than private contractors 
make important decisions about housing in Atlanta? 
  yes   no 
3. The Government should help working class people buy their own 
Home s ? 
  Strongly Agree 
 Agree 
  Don't Know 
 Disagree 
  Strongly Disagree 
4. Who should make important decisions about housing in Atlanta? 
  Elected Officials 
 Potential Homeowners 
  All Citizens 
Private Contractor 
APPENDIX B—Continued 
5. City Government should do something about slum housing in Atlanta. 
  Strongly Agree 
 Agree 
  Don't Know 
 Disagree 
  Strongly Disagree 
6. The Government does more to help middle and upper class people 
to get good housing than it does to help working class people 
get good housing. 
  Strongly Agree 
 Agree 
  Don't Know 
 Disagree 
  Strongly Disagree 
7. City Government can do something about slum housing in Atlanta. 
  Strongly Agree 
 Agree 
  Don't Know 
 Disagree 
  Strongly Disagree 
8. The main responsibility for providing housing for working class 
people belongs to working class people themselves. 
  Strongly Agree 
 Agree 
  Don't Know 
 Disagree 
  Strongly Disagree 
9. City Government should not provide housing for working class 
people because working class people destroy good houses. 
  Strongly Agree 
 Agree 
  Don't Know 
 Disagree 
  Strongly Disagree 
10. ome people just want to live in slum areas. 
  Strongly Agree 
 Agree 
  Don't Know 
 Disagree 
  Strongly Disagree 
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APPENDIX B--Continued 
11. Government officials should get public sentiment before acting 
on major city housing programs such as Model Cities, public 
housing, etc. 
  Strongly Agree 
 Agree 
  Don11 Know 
 Disagree 
  Strongly Disagree 
12. Have you talked to your councilman face to face at a social 
gathering or political event? 
  yes  no 
13. Have you given money to a person running for a city government 
office in the last five (5) years? 
 yes  no 
14. Have you worked in the political campaign of a person running 
for office in the last five (5) years? 
yes  no 
15. Do you think your city councilman would try to help you and your 
neighbors solve a problem? 
 ye s  no 
lé. Do you see your councilman when he is not campaigning for office? 
 ye s  no 
17. What is the highest grade you have completed in school? 
  No high school 
 Some high school 
  High school graduate 
 Technical or business school 
  Some college 
 College graduate 
18. What is your marital status? 
  Sex 
 Married 
  Single 
 Divorced 




19. What is your occupation? 
20. Who do you work for? 
NOTE: IF MARRIED, ASK QUESTION NO. 21 AND 22 
21. What is your spouse's occupation? 




COMPARABLE QUESTIONS EXTRACTED FROM CITIZEN 
AND ELECTED OFFICIAL'S QUESTIONNAIRES 
1. tlanta's City Government should help to eliminate slum housing in 
Atlanta. 
  Stongly Agree 
 Agree 
  Don't Know 
 Disagree 
  Strongly Disagree 
2. The main responsibility for providing housing for working class 
people belongs to working class people themselves. 
  Strongly Agree 
 Agree 
  Don't Know 
 Disagree 
  Strongly Disagree 
3. Some people just want to live in slum housing. 
  Strongly Agree 
 Agree 
  Don't Know 
 Disagree 
  Strongly Disagree 
4. City Government should not provide housing for working class people 
because working class people destroy good housing. 
  Strongly Agree 
 Agree 
  Don't Know 
 Disagree 
  Strongly Disagree 
5. City Government's hands are tied when it comes to providing housing 
for working class people in Atlanta. 
  Strongly Agree 
 Agree 
  Don't Know 
 Disagree 
  Strongly Disagree 
APPENDIX C—Continued 
6. Government officials need to get the public's sentiment before 
acting on major city housing programs such as Model Cities, 
public housing, etc. 
  Strongly Agree 
 Agree 
  Don't Know 
 Disagree 
  Strongly Disagree 
7. The Government does more to help middle and upper class people 









ITEMS INDICATING CITIZENS LEVEL OF EFFICACY 
1. Have you talked wo your councilman face to face at a social 
gathering or political event? 
 yes  no 
2. Have you given money to a person running for a city government 
office in the last five (5) years? 
 yes  no 
Have you worked in the political campaign of a person running 
for office in the last five (5) years? 
yes no 
4. Do you think your city councilman would help you and your 
neighbors solve a problem? 
yes no 
5. Do you see your councilman when he is not campaigning for office? 
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